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PREFACE 


The sixteen essays here brought together were 
‘written at various times between November 1918 and 
June of this year and form a sequel to the volume 
published in 1918 under the title of “Nationality and 
Government.” 

During these ten years it has fallen to my lot to 
travel extensively in most parts of Europe and North 
America and to spend periods of residence in the 
United States, Paris and Geneva as well as in London 
and Wales. The volume necessarily bears the mark 
of these experiences which have not, however, I trust, 
impaired or obscured the underlying consistency of its 
thought. 

I have divided the book roughly into two parts, 
including in the first essays dealing with individual 
countries and educational and other general issues 
and relegating to the second, regardless of the chrono- 
logical order, a series of papers dealing mainly with 
the development of the League of Nations. , 

In the selection of the latter I have refrained from 
including discussions of a purely political character, in 
the narrower sense of that term. This accounts for 
the fact that there is a gap of nearly five yearo, from 
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1918 to 1923, between the first and second essays on 
the League. For the intervening period the reader 
may be referred to Europe in Convalescence^ written in 
1922. 

For similar reasons I have not republished a lecture 
delivered at Oxford in May 1925, and since r&printed 
in pamphlet form, commenting on the situation ''created 
by the summary rejection of the Geneva Protocol and 
on various problems of domestic politics. 

On the other hand I have included a project of the* 
League written in November 1918, although events 
have belied some of its judgments, not only because 
it forms a useful starting-point for the curve which the 
reader will be able to trace for himself in the treatment 
of the League in subsequent essays, but also because 
it has a certain historical interest in connection with 
the framing of the Covenant. 

On one theme running through the discussions on 
the League a brief observation may be permitted. 

Stress is repeatedly laid in these pages (e.g. pp. 204-5) 
on the fact that the League is not, and cannot become, 
the instrument of the diplomatic activities, or what 
is called the “high policy,” of states. The League’s 
true function, it is argued, is to be their limiting factor. 
Its role consists in preventing the play of policy from 
causing a breach of the peace, in seeing that the button 
is securely fastened on the diplomatic rapier, or, in 
other words, in depriving the directors of national 
policies of the use of war, or the threat of war, as the 
crowning argument in a negotiation. Once the ques- 
tion oLwar and peace has been as effectively banished 
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from the conduct of international policy as it has from 
the mutual relations of the members of the British 
Conjmonwealth, the problem of security will have been 
solved. 

Since this view was put ‘forward, as in the passage 
o’n pp. •359-3 62, the Government of the United States 
has m 5 de an effort to attack the same problem from 
the opposite end. Unwilling to accept the authority 
of the League in restraining national policies which 
^werstep legitimate limits, Mr. Kellogg has proposed 
a self-denying ordinance by which states individually 
pledge themselves to renounce such excesses in their 
mutual dealings. At the moment of writing, the 
immediate fate of this project is still doubtful; and 
It is perhaps even more doubtful whether public opinion, 
particularly in the more powerful countries, realises 
as yet the immense psychological change which the 
loyal observance of such a pledge would imply. But 
what is not open to doubt is that, whether in its Euro- 
pean form of the prevention of war by international 
action, or in the American form of the renunciation 
of war by individual national governments, the idea 
has taken root in public opinion; and, just as the first 
decade after the Armistice has been marked by the 
extension of the idea and the technique of Conference 
with all its psychological concomitants, so, unless all 
the omens are at fault, we may confidently expect *the 
second to be distinguished by the steady growth-* of 
the habit of security, with all that it involves for a freer 
and more equal relationship between the peoples of 
mankind. » 


vn 
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For permission to republish individual essays my 
thanks are due to Mrs. George Louis Beer, to the 
Oxford University Press, the Royal Institute of Inter- 
national Affairs, The Round Table, The Contemporary 
Review, The Century Magazine, The Welsh Outlook, 
to Mr. Hamilton Fish Armstrong of Foreign Affairs 
(New York), to Dr. Albert Shaw of The R^eiv of 
Reviews (New York), to Mr. Herbert Croly of the 
New Republic, to Mr. Ellery Sedgwick of the Atlantic 
Monthly and to Professor Bernard Lavergne of L'Annee 
politique frangaise et etrangire. “ 

A. Z. 

Paris, November ii, 1928. 
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THE 

PROSPECTS OF DEMOCRACY 
AND OTHER ESSAYS 

THE SCHOLAR IN PUBLIC AFFAIRS i 

George Louis Beer was the heau ideal of a scholar 
in public affairs. He made his influence felt at the 
moment and in the manner in which it was most 
needed ; and his loss has left a gap, not only in American 
but in international affairs, which it is impossible to fill. 
Hisjwas a pivotal influence. Though the world little 
knew it, he was one of the Indispensables — a title too 
often bestowed upon noisy figures of the foreground 
to whom it least belongs. Much has happened since 
his departure which would assuredly have gone other- 
wise had he stayed. But of this and indeed of the 
range and scope of his work and its effects the present 
writer is not qualified to speak. He will best fulfill 
the mission entrusted to him if he attempts to embody 
his own personal sense of admiration and bereavenvsnt 
in an estimate of the function and service of which 

^ Contributed in 1921 to George Louis Beer, a Tribute to bis Life and Work 
in the Making of History and the Moulding of Public Opinion. (Macmillan, New 
Tark, 19Z4.) '' 
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THE PROSPECTS OF DEMOCRACY 

George Louis Beer, as he saw him, for the first and 
last time in Paris in June, 1919, lives in his memory 
as a permanent and inspinng exemplar. 

What is the place of the scholar in public afFairs.? 
There is a venerable tradition, not yet extinct in our 
seats of learning, and tracing back its origins tp Plato 
and Aristotle, that there is no place at all. The 18ver of 
wisdom, said Plato, in an oft-quoted passage written no 
doubt at a moment of confusion and disillusionment not 
unlike that through which we are passing to-day, had* 
best be hidden under the hedge until reason reappears 
upon the public scene. The world has no ears for his 
message-, he had better keep it for the elect. And 
Aristotle, too, on one side of his doctrine, through his 
sharp distinction between the “ practical ” and “ theo- 
retical ” planes of life, and their respective careers, lent 
encouragement to the same inclinations of seclusion 
and monasticism. Prophets and preachers of city-state 
patriotism as they were, Plato and Aristotle became, 
nevertheless, partly through this strain in their doctrine, 
partly through the course of events which swept away 
their political constructions, the originators of a school 
of thought or a tradition which divorced the scholar 
from the state and immured him, first in a monastery 
and then in a University. 

That there was sound reason for this traditional 
view of the scholar’s part no one will deny who reflects 
hoi^ tender is the plant of Truth, and how likely to 
perish amid the buffetings of circumstance in a world 
where power and riches, force visible and invisible, 
hold »6way. The humanities and the sciences, the 
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disinterested curiosity and devotion of the seeker after 
truth for its own sake, survived through centuries of 
intellectual chaos and superstition because, here and 
there in the community, there were homes of quiet 
where students, unconscious of the tramping of armed 
men at their doors, lived the life of the mind and the 
spirit. In the long roll of years, between the five and 
twelve hundreds, roughly between Boethius and Abelard, 
to be a scholar was to be a “ religious ” ; and, in the 
centuries that followed, the Universities carried on the 
same tradition of the scholar’s place in society. With 
rare exceptions, of whom Erasmus is the most con- 
spicuous, the Renaissance and post-Renaissance scholar 
remained secluded in his ivory tower, pursuing studies 
unintelligible to the multitude and desiring, not so 
much to influence the outside world by his ideas and 
discoveries as to be left in peace to worship the goddess 
of truth, or to enjoy the privileges of his learned cor- 
poration, as he and his fellows thought fit. 

With the effect of this mode of living and thinking 
upon the study of the natural sciences we are not con- 
cerned. Modern life offers so many tempting prizes to 
those who are willing to apply scientific discovery to 
lucrative ends that it may perhaps plausibly be argued 
that the world in which Newton and Copernicus Ihtd. 
and thought was more favourable to the ideal of the 
man of science than the society in which Einstein and 
Marconi are featured in daily journals. But ^ the 
humanities it can be stated emphatically that, confined 
to the ivory tower, they are no longer humanities. 
Literature, philosophy, history, economics, and, above 
<3 • 



THE PROSPECTS OF DEMOCRACY 

all, politics cannot be studied sincerely and truthfully 
from behind Common Room curtains or in a secure 
and padded little world whither the heartbeat of reality 
can rarely penetrate. All experience goes to prove that 
the detachment thus secured is not detachment at all 
but a disguised and unconscious partiality. In the 
study of man, man tragical or comical, man economical, 
man political, no accumulation of documents can act 
as proxy for man himself, and there is a difference of 
life and death, of reality and dry-as-dust, between the 
thoughts and writings of those who have adventured 
with eager inquiring mind into the heated arena of 
affairs and those who have sa| by, connoisseur-like, 
notebook in hand, to mark" and “ interpret ” the issue 
without living experience of the conflict. 

George Louis Beer was no philosopher of the ivory 
tower. He was “ a man of the world he lived in the 
world, and his thoughts were derived from close obser- 
vation of the world. But, while he was thus free from 
the taint of monasticism, he was equally fortunate in 
his avoidance of its more fashionable opposite — the 
temptation to subordinate truth to propaganda. 

For the mediaeval scholar freedom from the partial- 
ities and prejudices of the ephemeral world around him 
was-secured by his seclusion in monastery or university. 
It is one of the ironies of the whirligig of time that, 
increasingly both in Europe and North America, such 
freedom is now best ensured not by being attached to 
seats of learning but by remaining independent of 
their connections and obligations. The University of 
to-day is no longer an autonomous learned corporation 
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THE SCHOLAR IN PUBLIC AFFAIRS 

pursuing Its life independently of the community in 
which it happens to be placed. It is part and parcel of 
a system of “ national ” education, and, as a general 
rule, as part of the scheme of the national life, its hall- 
mark is desired, or even required, for entrance to the 
teachWig professions. Its government, too, in many 
cases, is influenced and even controlled, by the public 
authority. There are thus frequent and subtle occa- 
sions of interaction between the world of government 

O 

and the world of learning, and the scholar, emancipated 
from the ivory tower, is exposed to temptations of 
another kind to which he has too often in recent times 
succumbed. In the Germany of the ex-Kaiser, for 
instance, it was diflicult, and in Prussia practically 
impossible, for a professor of politics, economics, or 
modern history to give expression to other than orthodox 
wiews both as regards the foreground and the back- 
«ound of current events. To be “ gesmnungstuchtig ” 
was a sine qua non not only for promotion but for un- 
molested occupation of a post already attained; and 
the parrot-chorus of professors accompanying every 
move of German policy before and during the war will 
be remembered as a glaring example of the danger of 
descending from the ivory tower to the arena. Many 
of the ninety-three signatories of the famous manifesto 
of the German intellectuals at the outbreak of^ the 
war have since retracted with the admission that they 
were imperfectly informed as to the matters at issue; 
but what a prostitution of place and name is involved 
in this reckless obedience to governmental command 
or suggestion ! Nor is this sapping of intellectual 
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THE PROSPECTS OF DEMOCRACY 

integrity confined to autocracies. Democracy, with its 
jealous and increasing control over seats of learning 
aided by public funds, is quite equally capable* of 
playing the inquisitor or the dictator, and not only 
in the United States, where liberal public opinion has 
become alive to the danger, but m Britain alsot» inde- 
pendence of thought and freedom of expression are 
liable to be hampered by considerations of expediency 
from which old-fashioned scholars were free. 

From all this medley of influences, of action ana 
reaction, of temptations to orthodoxy and impulses of 
protest and rebellion, George Louis Beer was mercifully 
free. He was what the Germans call a “ Privatgelehr- 
ter,” a scholar independent in every sense materially as 
well as spiritually; and thus, when the moment came, 
he was all the freer to serve his country, and his learning 
and counsel were all the more valued because all the 
world knew that they were the sterling contributions 
of a free spirit. 

Let us now look a little more closely at the character- 
istics of the type of scholar of whom George Louis Beer 
will be remembered as a distinguished representative. 

The scholar in public affairs is not a statesman. He 
remains, through all activities and vicissitudes, a scholar. 
His main object, that is, is not to carry on public affairs 
but to understand them and interpret them to others. 
Whjsn Thucydides commanded at Amphipolis he was 
the Thucydides, the same observant, reflective and 
disinterested mind, that later wrote the history, including 
the record of his own misadventure: and when Beer 
sat in the Hotel Crillon at Paris, a father in counsel 
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THE SCHOLAR IN PUBLIC AFFAIRS 

to the younger men and a very present help in moments 
of perplexity to the older, he was assuredly thinking, 
not only of the colonial and other problems on which 
his advice was sought but on all the deeper meaning 
of the scene around him, of the New World at grips 
with ^e legacy of the Old World’s problems, of the 
contact of minds and of civilizations, and of the vista 
of problems, and the tasks of understanding and inter- 
pretation, thus opened up. The difference between the 
'Scholar and the statesman in public affairs is that the 
latter is concerned, necessarily concerned as a rule, with 
the foreground, whilst the former spends his busy 
official day in ever present realization of the background. 
Just as Thucydides, alone among the Greeks of his 
generation, came to his war-work with a scientific 
understanding of the early history of his country at his 
command, so that, perhaps for the first time in the 
history of the human mind, he could place the events 
through which he was living in their setting of time 
and space, so Beer came to Paris with an historical and 
philosophical equipment which gave added emphasis to 
every affirmation and added force to every judgment. 
Yet, in a sense, the affirmation and the judgment, the 
advice as to this or that course of policy and action, 
were, in the scholar’s mind, but of secondary impor- 
tance; for he knew, better than the politicians and 
journalists who were so ready to work out or -^rite 
up his opinions, how little the actions of statesmen 
could deflect the slow steady march of impersonal, or 
rather multi-personal, forces and how far more important 
it was, especially in the complex s-mft-moving^orld 
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of to-day, to understand the powers of the age, than to 
seek to dominate and subject them. The world has 
moved strangely far from the hopes and schemes, of 
the United States Delegation of 1919; but Beer, of 
all men, would be the least disappointed and dis- 
illusioned. He would see, in the unexpected sei^jiel to 
the work on which he and his colleagues spent their 
strength, not the arbitrary hand of accident, or of 
domestic faction or foreign folly or wickedness, but 
the complex interaction and working out of forces whicli*^ 
it is our business neither to deplore nor to despise, but 
to understand. Thus the scholar is always stronger than 
the statesman, for he is always forearmed against failure. 
The disaster which, by postponing his hopes and negating 
his too hasty ideals, is apt to turn the statesman into a 
cynic or a demagogue is to the scholar but a fresh and 
even inspiring stimulus to a new and deeper task of 
understanding. Have forces for which he made no 
allowance surged up and spoiled his reckoning.^ There 
are new vistas open for exploration, new material for 
the great volume, ever being composed in the mind if 
not on paper, on contemporary history, the true nature 
and deeper forces of the world in which his brief span 
of human life is set. 

Beer’s background, like that of Thucydides, was 
predominantly historical, and it is in this that the scholar 
in public affairs is distinguished from that other type, 
with whom he is constantly in conflict or rivalry, the 
philosopher. The scholar in public affairs is a Realist; 
he has* his feet on the rock of fact, of world facts. He 
has lt?afned to orientate himself, not according to some 
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inner light related perhaps to the stars, but unrelated 
to the world in which we live our daily lives, but 
according to the march and movement of forces operating 
broadly in the world around him. For him, at any rate 
as the starting point in his journey of exploration, the 
familiar landmarks hold : Europe and America, capitalism 
and socialism, nationalism and internationalism, are part 
of his mental furniture. He speaks the same language 
as the statesmen and the democratic public, though his 
"words and thoughts may cut deeper. He builds on 
the same foundations, though his yard and rule may 
be ampler than theirs. And thus, unlike the philosopher, 
who sets up his utopia in an uncharted wilderness that 
will never be marked on the plain man’s map, he can 
carry men with him in his thinking. He may go fast 
and far, but at least the first stage of his journey is along 
a familiar road. 

Yet the scholar, if he is to be true to his inspiration, 
must give rein to his curiosity, whether men can follow 
him or not. Thucydides, the first and greatest scholar 
in public affairs, and the master of realists, began indeed 
as a historian; but he ended as a psychologist. He 
began with his contemporaries, but he far outran them. 
And the same, in a lesser degree, will always hold good 
of all true scholars who adventure into public affairs 
resolved to continue learning and thinking and not to 
prostitute their equipment to purely ephemeral e*^ds. 
The mistake of the idealists is to suppose that the study 
of human nature in vacuo, apart from time and circum- 
stance, is the right starting point for the understanding 
of human life. Human history is indeed unintefKgible 
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without a study of human nature; but the study of human 
nature is the last, not the first, stage of the journey. 
Whatever may be true of the poet, or of other artists 
who work rather by intuition than by reflection, the 
scholar, in the true sense of the word, must of necessity 
proceed from the outer inwards, from the seen and iniuman 
to the unseen and unknown, from the life of man in 
society to the life of the soul and spirit, in a word, from 
history to philosophy. It is only after a long and 
laborious exploration that he can feel as much at home 
in the private and secluded underworld of subconscious- 
ness, whence so many chains of causation are set in 
movement, as in the imposing outward world of public 
affairs, which formed the starting point of his study. 

There is another mark of statesmanship which belongs 
to the scholar in public affairs. He has the sense and 
touch of a living issue — ^that unmistakable power which 
the French, more sensitive than ourselves, entitle flatr. 
Just as it falls to the statesman, laying down the pro- 
gramme of his party for a campaign or an election, to 
select this or that subject on which to concentrate the 
popular mind, so the scholar is quickened in his choice 
of study and contemplation by the importance which this 
or that topic is likely to assume in the public life of his 
country or of the world. Philosophers may select their 
subjects for their intrinsic interest to a solitary mind; 
thus" Scotus Erigena, that classic example of detachment, 
was no doubt true to his inner light when he spent 
himself on a book which only became topical enough 
to excite controversy and condemnation four centuries 
afterTils death. The historian’s mind moves in a different 
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orbit. Beer’s choice of the Old Colonial System as a 
subject for research must have borne an inner relation 
from the first to present-day problems of imperialism 
and commercial policy, and his association with the 
studies of The Round Table^ and in particular with ,the 
work^f Mr. Lionel Curtis, bore witness to his sense 
that, sooner rather than later, the constitutional problem 
of the British Empire must emerge into the foreground 
of public discussion. On both these issues his vision 
was prophetic, so that when the moment came he 
was forearmed with facts and reasonings and was able 
to make his book on The English-Speaking Peoples far 
more than a useful livre dfoccasion. It will be a matter 
of perpetual regret that we have not been fated to watch 
the movement of his mind in these crucial post-war 
years, when problems deeper than constitutional and 
more testing for courage and insight even than com- 
mercial are calling to students on both sides of the 
Atlantic for study and formulation. 

There is, however, an essential difference, on which 
it IS worth while dwelling for a moment, between the 
jlatr of the scholar and of the statesman. The states- 
man, or at least the politician, exercises his sixth sense, 
his gift of political divination, by a kind of blind un- 
analysed intuition. Knowing his countrymen from long 
experience, he is able, almost without conscious effort, 
to project his mind into theirs and to anticipate fjjeir 
reactions; all that he need do is to think away the 
particular knowledge and official experience which have 
been available to him and not to them. This kind of 
flair is found, in greater or lesser degree, in almost 
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all persons who have occupied, for any considerable 
period, a public position. Queen Victoria, for instance, 
possessed it, although she never had to face an election. 
In itself, it is a useful, indeed almost an indispensable 
part of the statesman’s equipment; but if it is not 
supplemented by a knowledge, at least equally;? well- 
grounded, of the real basis of affairs, as opposed to the 
popular idea as to their basis, it may become a danger, 
and even a national incubus. To know what peopl^ 
are saying may be the sole business of a newspaper 
magnate intent on selling his copy — though even this 
may be doubted — but it is certainly not enough for a 
statesman. 

Very different is the flair of the scholar. To begin 
with, he is concerned, always and everywhere, not only 
with what people think but with why they think as they 
do. He explores the whole background of their state 
of mind. And then again, what is even more important, 
his flatr, based as it is upon knowledge and not upon 
unanalysed experience, is not sharply bounded by the 
frontiers of his own country or even province. Holding 
the whole world consciously in his field of vision, he 
can balance Europe against America, Islam against 
Christendom, the working class against the captains 
of industry, the speechless multitude against the vocif- 
erous criers in the market-place. This is the real flatr 
— ■not to follow, or anticipate, the cry of the moment, 
but to be able, from a quiet desk in New York, or a 
busy office in Paris, to look into the hearts and minds 
of millions of plain human beings in five continents 
and To measure the effects of this or that project of 
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statesmanship upon their humble but multitudinous 
purposes. 

"We pass to another element in the scholar’s equip- 
ment — ^his integrity. It is one of the chief of the 
scholar’s tasks in public affairs to maintain, and to 
encourage others to maintain, as high a standard of 
truthfulness, truthfulness of thought as well as of fact, 
on the platform as in the study, in the official memo- 
randum as in the academic essay. This is indeed the 
first indispensable step In the long and difficult process 
of applying to public affairs the standards and obliga- 
tions of private life. Where there is no regard for 
truth, where phrases and figures are twisted to serve 
momentary ends, where the expert is used not as a 
public servant but as a partisan advocate, where, m 
fact, wilful ignorance and falsehood have entered in 
and made their home in public places, there is no room 
for the scholar. For the scholar exists to give freely 
of his best to the public cause; and where he has no 
assurance that his services will be utilized in the spirit 
in which he offers them, where the gifts of his mind 
are liable to be prostituted for other than public ends, 
he had best withdraw his aid. Happily Beer was never 
placed before so painful a decision. But those who 
worked with him know how high was his standard of 
intellectual honesty and accuracy and how unflinchingly 
he maintained It. And they are in a position to measure 
the value, in an official society, of the leavening power 
of a scholar’s truthfulness. The politician, in cheating 
others, may even in time come to cheat himself.* The 
scholar, having learned through severe self-discipliflSTTot 
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to allow his own mind and soul to be cheated, has 
neither the power nor the desire to practise deception 
upon his fellow men. 

One last characteristic must be touched upon, for 
Beer would surely not have it omitted. The scholar in 
public affairs, however detached and philosopijic in 
outlook, is before all things a patriot. If he is willing 
and cares to serve his country, it is because he loves 
her and believes in her. Beer was a good American. 
And it was just because he was a good American thaf^ 
he did not shrink from investigating the origins of the 
Republic and revising, where truth required it, an 
unduly one-sided version of early American history, 
just as Masaryk, equally scholar and equally patriot, 
earned the almost unanimous displeasure of the land he 
later liberated by demolishing the credibility of some 
of its most cherished records. Where truth and patriot- 
ism are in conflict, truth must necessarily have pre- 
cedence. But in fact, they are never in conflict; for, 
seen in the right perspective, a country’s love of truth 
is part and parcel of its inheritance and its greatness, 
and a community which thinks itself compelled to 
sacrifice truth for any national interest is half-way on 
the road to decadence. Beer’s Americanism was made 
of sterner stuff than the apologies of some of our up-to- 
date propagandists. The America that he worked for 
was" an America proud and upright, honourable and 
self-reliant, demanding from others no more than she 
imposed on herself; and the Britain with whom it was 
his dearest wish that America, his America, should 
walSr in closest association was a Britain equally true 
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to her long and noble tradition of statesmanship and 
bearing witness, in every fresh generation of her sons, 
at home and overseas, to the qualities of mind and 
soul, the valour and endurance and integrity, which have 
caused her clifF-set, misty island to be regarded as a 
s'choo|*of public affairs for all mankind. 
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ENGLAND AFTER THE WAR 1 * 

“ The two countries which have been most deeply 
disturbed by the war,” it was recently remarked by one 
who had had unusual opportunities for judgement ancF 
comparison, “ are Great Britain and the United States.” 
Other countries, Germany and the Austro-Hungarian 
Succession States in particular, are faced with immense 
tasks of material reconstruction and intellectual re- 
orientation; but the external framework within which 
their labours are needed is ready to hand, and the nature 
of the task required from them, severe though it may be, 
IS visibly indicated. Great Britain and the United States, 
on the other hand, by the mere fact that they have 
been carried to victory without any revolutionary change 
in the outward form of their life and government, find 
themselves facing the post-war world and its problems 
with a pre-war equipment. Observing a new scene 
around them, they are conscious that change, “ pro- 
gress,” readaptation, are called for on their part also ; 
at the same time, oppressed by the prestige of victory 
ande,by the proved survival-value of their institutions, 
they are afraid to set hand to reform and even shrink 
from the task of analysis. As a result, we have wit- 

* Coiftributed to The Way Out, a senes of essays published under the 
au«p'£^'^of the British Institute of Adult Education, (Oxford University 
Press, 1923) 
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nessed, during the last four years, both in Britain and 
the United States, but particularly among our own 
countrymen, a curious psychological phenomenon; un- 
able to move forward because of the lack of a clear 
direction, and equally unable, in view of the external 
facts, ,T:o relapse, according to native inclination, into 
pre-war habits and standards, they have remained sus- 
pended between two worlds, torpid and motionless, 
refusing to be stirred to action by the infection of the 
busy life around them, and as yet incapable of self- 
direction. Yet, in reality, this seeming stagnation and 
indifference, so puzzling to the foreign observer familiar 
with our prodigies of energy during the war, is a mere 
surface appearance, a self-protective camouflage to con- 
ceal from the world the conflict that is being waged 
within. Unlike the Athenians who, in the crisis of 
their outward history, encouraged the sophists to talk 
in the market-place, we prefer to discuss the big 
problems of life in privacy — or, indeed, if we possibly 
can, to Ivoe ourselves into a solution without discussing 
or analysing them at all. 

What is the nature of this deep disturbance of which 
we are dimly and reluctantly conscious.'’ What is it 
that is gnawing at our habitual self-assurance and 
inhibiting our freedom of action, and the confident 
expression of our English personality, in the outer 
world? Can we disentangle the elements of our Jier- 
plexity? And, above all, can we discover, not only 
a diagnosis but a remedy for our condition? It is with 
these questions that the following pages are concerned. 
They do not presume to find answers to them, forTRe 
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problems of national psychology, as we are beginning 
to realize, extend into many domains, concerning 
equally the historian, the psychologist, and even 'the 
pathologist; but they may perhaps serve, on the one 
hand, to set other inquirers on to the same track of 
thought, and, on the other, to suggest a new outlook*, 
and new practical possibilities in the field of our national 
education. 

The problem which confronts us, calling for this 
deeper diagnosis, may perhaps be stated thus. The 
Englishman, who was one of the dominating figures, 
perhaps the dominating figure in the pre-war world, 
now no longer finds that his native qualities carry him, 
almost as of right, to an effortless authority; and, as a 
result of this, the British Empire, which is, broadly 
speaking, the creation and expression of Englishmen, 
of the characteristic English genius, now no longer 
fits naturally and harmoniously into the scheme of the 
world’s life. There is thus a double and related 
problem of readjustment, in the inner and in the outer 
world. We have to adapt our nature and qualities 
to the new situation around us, or, if we prefer to 
remain as we are, to face increasing disharmony and 
friction ; and we have to adapt the institutions and policy 
of our heterogeneous Commonwealth to the deeper 
needs, and to the comprehension, of our non-English 
fellow citizens, and of those of our neighbours under 
other flags whose friendship and sympathy we value. 
In other words, to put the issue epigrammatically, we 
have to transform ourselves from islanders to men of 
the world, of the awakened, aspiring, “ self-determining ” 
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twentieth century world: and we have to aid the trans- 
formation of what has hitherto been an English Empire 
into a true multi-national Commonwealth — perhaps 
even into the nucleus of a World-Commonwealth. 

What was the secret of our old ascendancy? Why 
is It/that “ God’s Englishman ” found the world, as a 
general rule, ready to accept his own valuation of himself 
as a lord of creation? The answer, surely, is two- 
fold: it was partly by virtue of what we are fond of 
describing as “ character,” and partly by a knowledge 
of our limitations and a wise discretion in our activities. 
By “ character,” which it is customary in England, but 
not in other countries, to contrast sharply with “ intel- 
lect,” we mean the complex of qualities which go to 
make up the perfect English gentleman. It would be 
simpler, at this point, if it were not invidious, to refer 
to some definite personality in our public life who has 
been regarded, by common consent of his contem- 
poraries, in biographical retrospect, as illustrating the 
type of English gentleman at its best. But every 
reader of these lines will be able to bring some similar 
figure before his mind’s eye. He may be statesman, 
ambassador, or explorer, Oxford don or public school- 
master, city merchant or country doctor or lawyer: 
in all these cases, and amid all surroundings, the 
dominant impression will be the same. The English 
gentleman is courteous, honourable, courageous, truth- 
ful: he is a lover of fair play, scrupulously just where 
he understands the issue, tolerant and considerate to 
the verge of lenience where it passes his comprehen- 
sion; he is “gentle” because he is strong; and his 
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strength is derived, not only from a sense of physical 
fitness which has become almost indispensable to his 
morale, but also from the calm self-confidence of' a 
nature which, within its self-imposed limits, is har- 
monious and well compacted. His ideal is the mens 
Sana tn corpore sano, and who that has seen a' ..true 
Englishman at work — particularly in an emergency 
calling at once for physical courage, leadership, and 
savotr fatre — ^would deny the precious value of his 
distinctive contribution to the world’s life 

Nevertheless, as we contemplate this “ character ” and 
its contribution, and compare it with the efforts and 
ideals of other peoples, or even with the promise of its 
own adolescence in the Elizabethan era, we are conscious 
of a certain sense of deficiency and disappointment. 
Compact, self-confident, well-rounded though he is, 
does not our perfect English gentleman bulk a little 
small beside his Shakespearian ancestors, with their 
rich, boisterous, and abounding natures, or beside the 
Russian, as Tolstoi and Dostoievsky have taught us to 
see him, or beside the aspirations and questionings 
of Faust and the German philosophers, or the keen 
intellectual zest and the fearless humanism which are 
the key-note of French literature, or even beside the 
actual achievements of contemporary peoples who, like 
the Czecho-Slovaks and the Serbs, have, before our 
own eyes, been writing an epic page in their history.'' 
“ Every one of these islanders,” remarked Voltaire, 
“is himself an island”; and Emerson, a visitor from 
an othe r and even larger continent, pronounced himself 
to "tKe same effect. Is this islanding of ourselves, this 
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deliberate limitation of our interests and activities, this 
deliberate keeping-in, self-control, avoidance of dis- 
turbing issues really, in the deepest sense, healthy? 
Have we not, in aiming at a superficial harmony, really 
transgressed against the deeper meaning of our own 
ideal* the healthy mind in the healthy hody^ Are we not 
at bottom, as Edward Carpenter once called us, in one 
of his suggestive essays, a nation of schoolboys? And 
IS it not likely in an age which is characterized before 
all else by criticism, by a ruthless testing of values, 
that our impressive frontal defences will be broken 
through and the deficiencies of our intellectual equip- 
ment laid bare? Has not the time come when, in 
the interests of health and sanity itself, quite apart 
from all questions of our external power and in- 
fluence, we should replace mens Sana in corpore sano by 
the device, “Try all things: hold fast that which is 
good ”? 

Is it not time, in this age in which men fly the Channel 
in ten minutes, that we became Continentals, that we 
should break down our island inhibitions and seek to 
relate ourselves to the deeper problems and issues which 
are engaging the minds of men throughout the wider 
world? Is it not time, in other words, that we applied 
ourselves seriously to adult education, to an education 
that will help us to outgrow our schoolboy qualities and 
habits and to become, at last, adult? 

But It IS just at this point that a difficulty arises. 
It is easy to preach “education” to Englishmen: 
there have been exhortations in plenty during the past 
in this strain : Matthew Arnold and many another nave 
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ingeminated “ culture ” from commanding pulpits. But 
we have to face the fact, which is ope of the most essential 
elements in the problem, that the Engltsh people do not 
believe in education. This disbelief, this sturdy and 
deep-rooted scepticism, is not simply due to prejudice 
or inexperience. It is part and parcel of our national 
character, of that very nature and inherited equipment 
which, if the foregoing argument holds good, it is our 
duty, in the emergency of this present age, to seek 
better to understand and to express. To preach educa- 
tion, then, according to the prescription set forth by 
Matthew Arnold and other students of Continental 
culture and organization, is to attack our island defences 
at the point where they are the most impregnable. We 
shall make no progress in our educational campaign 
until we have slipped into the defenders’ camp and made 
clear to ourselves the nature and justification of their 
obstinate resistance to the forces of what passes in 
most other countries for a wholly beneficial or, at the 
worst, an innocuous enlightenment. 

Let us first state the common English prejudice 
against education in its vulgar form. Practice, we say, 
is worth more than theory. An ounce of experience 
outweighs a ton of logic. Ideas are a treacherous guide 
compared with plain common sense. To “ put notions 
into people’s heads ” is to lead them to mischief and 
ruin— witness the fate of Russia and many another 
country which has been led on a wild-goose chase by 
thinkers and theorists. The argument, or rather the 
tirade, Eas a hundred variations; but the refrain which 
is usually employed to give the coup de grace to the 
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champions of the intellect is the unanswerable retort: 

“ It IS all very well in theory, but 

Let us seek to penetrate behind that mysterious but 
and to discover the source of the invincible faith which 
the ordinary Englishman bestows upon it. Surely, 
reduQJd to its simplest terms, it is this : that the intellect 
is not to be trusted, because it tends towards an over- 
simplification, and consequent impoverishment, of human 
personality. Against reasoning, logic, theory, analysis, 
criticism, the world of ideas, of the self-conscious mind, 
the Englishman sets another world, an under-world, 
almost a shadow-world, where the presiding deities, 
less sharply outlined than their Olympian compeers of 
the sunlight of self-consciousness, bear, for lack of 
exacter definition, such names as Instinct, Experience, 
Common Sense, Fact, Reality, and even, as a deus ex 
machina for special emergencies. Genius. We have 
even gone to the length of formulating a philosophy in 
order to reduce to intellectual terms our sense of the 
inadequacy of the intellect. What William James and 
Schiller have done for the Universe, a whole school of 
historians and political thinkers, from Burke onwards, 
have done for the British Empire. The illogicality of 
its institutions, the very fact that it defies classification 
and is full of inherent contradictions, is its peculiar 
glory and one of the chief elements in its durability. 
So long as such doctrines continue to be taughf by 
our philosophers and historians and by their disciples 
in our schools, what hope is there for the success of 
a campaign for education in the ordinary sedse of 
the word? It may indeed succeed in winning milJh 
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lip-service, and in effecting certain improvements in 
organization, but as regards its main objective, a change 
in the attitude of Englishmen towards the things of the 
mind, it will be foredoomed to failure. 

Our educational campaign, then, must be conditioned 
by the nature of the problem it has to meet; arid that 
problem is precisely this, that the raw material of 
English life and the English nature, what has just been 
called the English under-world^ is far richer and more 
powerful than its habitual means of expression. “ To 
pass from a French to an English railway carriage,” 
it has been said, “ is like passing from a monkey-house 
to a deaf-and-dumb asylum.” The French are pre- 
eminent in the arts of expression and formulation; their 
language is a testimony to the frankness, the open day- 
light, reflecting every passing cloud, which can be read 
in their faces. It might be described as a temple, con- 
structed by the intellectual integrity of ten centuries 
of brain-workers, to the Olympian deities of the sunlight. 
Yet, side by side with this work of classic construction, 
what a labour of elimination has been going on! In 
order to attain to the faultless, serene, self-consistent 
simplicity of art how much of the rough-hewn material 
of nature has been polished and, maybe, devitalized' 
“ It is a serious responsibility,” said a skilled librarian 
the other day about the contents of a waste-paper basket, 
“ to" throw even the smallest scrap of printed matter 
away.” Englishmen shrink from the responsibility ot 
elimination: conscious of the wealth of their native 
endoT^ment, and distrustful of the means hitherto at 
tliSIF disposal for transforming it from nature to art, 
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from instinct to intellect, from the domain of common 
sense to the realm of reason, they have preferred to 
leave it as it is, in its native wildness and confusion. 
To compare French literature, for instance, with English 
is like comparing a garden with a jungle. The one 
is trifti, well-ordered, neatly hedged, with its poetry 
flower-beds and the harmonious lines of its prose 
pathways displaying all the grace and fragrance of 
scientific horticulture: the other, vaster in its range, 
ill tended, breaking out in its luxuriance on all sides 
over its borders, is a medley of tangled vegetation, 
here a mass of low brushwood, almost clinging to the 
common soil, here a graceful tree that seems to have 
reached perfection by self-cultivation, and here and 
there a mighty giant that has been enabled by some 
happy miracle to draw the whole of the strength of its 
native soil into its overshadowing growth. And the 
same is true in other realms of English achievement. 
Our greatest, who seem to have sprung up by some 
accident of soil and nurture, out-top all rivals in other 
plantations: but, side by side with them, there is an 
unkempt, disordered, neglected mediocrity which, as 
Matthew Arnold was never tired of telling us, com- 
pares ill with the civilization of other European countries. 
Chaucer, Shakespeare and Milton, Wiclif, Hooker and 
Bentham, the Bacons and Faraday, Newton and Darwin 
(the Scottish and Irish names that belong here of fight 
must, for the sake of our argument, be omitted) — ^how are 
we to explain to a foreigner the presence of these giants 
amid -our strange island-world of “ Philistines ’’ and 
“ Barbarians ”? “ I had not expected," remarked 1in 
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Italian savant to the present writer, after a conscientious 
inspection of an English railway bookstall, “ to find 
such literature in the land of Shakespeare.” Perhaps 
his expectations were unduly exalted; but the marked 
and growing preference, in all ranks of English society 
except a certain section of manual workers, for ’fiction 
and sensationalism as against sustained and concentrated 
writing and the discussion of serious issues, testifies 
either to national decadence or inferiority or to some 
deep-seated disorder. 

Decadence we may rule out. The war has been 
enough to disprove it ; and our giants forbid us, however 
self-deprecating, to accept the hypothesis of inferiority. 
If it were true, the British Empire would be an accident; 
but if It were an accident, it could not have lasted. No, 
there is nothing for it but to admit that the English 
are a remarkably gifted people — perhaps, in the light 
of their national achievement, both in thought and 
action, the most gifted people in the world — but that, 
since the close of the Elizabethan era, they have been 
subject to some influence which has impeded the full 
expression of their gifts, so that only in rare and fortunate 
cases have they been able to give the world all that is 
in them. 

This interpretation of our national character has been 
singularly confirmed by recent events. To the observant 
lover of England the suspense and tragedy of the 
war years were, if not relieved, at least made far more 
hopeful and endurable by the amazing secrets of national 
character which they unfolded. Between 1914 and 1918 
England mobilized from her great under-world her whole 
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reserve of personality; and when she stood before man- 
kind in her true self, to the astonishment even of her 
admirers, still more of her enemies, she was the England 
of Elizabeth once more. “ The best book on the war,” 
remarked a distinguished English thinker after a visit 
to the tfoops in France, “ is our Shakespeare’s Henry F.” 
The stimulus of emergency untapped the hero in the 
common man, revealing not only qualities of action 
unsuspected in ordinary life, but qualities of spirit, of 
humour and pathos, of epic expression and aspiration 
which transfigured the daily scene. The war took the 
common Englishman, barbarian and philistine alike, and 
raised him to a higher power; and, thus awakened, 
actualized, ennobled, the barbarian found himself writing 
poetry, much of which will pass into our literature, 
while the philistine, if his schooling did not qualify him 
for versification, wrote letters which were gems of 
humour and fancy, and talked with a racy verve worthy 
of his Elizabethan ancestors. 

One week in November 1918, one of the blackest 
weeks in European history, was enough to sweep that 
old-new England out of existence. To-day, amid the 
drab surroundings of our post-war routine, it seems 
like a dream, with only the empty chair in our homes, 
and the Cenotaph on our way to work, to recall it to 
reality. To our children it will be a legend. Yet the 
power in the under-world lives on. The spirit of fhe 
Ironsides of the Somme survives even in days of forget- 
fulness and decline. And have we not in this vivid 
experiment of how the stuff of English personality can 
be transformed, ennobled and vitalized by an appro^^ 

27 



THE PROSPECTS OF DEMOCRACY 

pnate stimulus, the very due we need for our problem 
of adult education? 

What was it, in the war experience, which unlocked 
the magic casket of English “ reserve ” and made 
Englishmen both receptive to new ideas and impressions 
and ready to give out, instead of bottling up, ‘ their 
thoughts and feelings? Surely it was the fact that the 
war made an appeal, not to this or that element in us, 
but to the whole man, to everything in every man. It 
was a gigantic, overmastering, all-inclusive experience 
— the kind of experience under which the weak succumb 
and the strong grow stronger. And it was also — and 
this was perhaps the most compelling aspect of the 
appeal — an experience of combat. Englishmen love a 
fight. We are fond of professing that we are not a 
militarist people: .the fact is that our native pugnacity 
IS such that it has not needed to be organized in system- 
atic form. Individualists far excellence^ we are a nation 
of fighting volunteers. When the call came to meet 
the Prussian menace it stirred an atavism in our blood 
and five million individual self-determining fighting men 
responded. 

It is a stimulus of the same kind, but in a deeper 
region, of which we stand in need to-day. The enemy 
that we have to face is no external tyranny, seeking to 
dominate our continent and its institutions, but an inner 
Pfussianism, an enslavement of our nature and inherited 
qualities, a mutilation of our personality. And the way 
of escape is the same as that which the English people, 
after months of fumbling with makeshift expedients, 
*3ecided to take in the Great War: first the realization 
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that what is at stake is not a mere passing emergency, 
a sort of punitive expedition on the confines of our 
inner empire, but a life-and-death struggle for the 
survival of the national soul; and second, the summon- 
ing of all our forces, from every hidden corner of our 
vak Shakespearian dominion, to aid in the work of 
^ liberation. Precisely because the issue is one in which, 
not knowledge or “ culture ” alone, but the whole of 
our personality and experience counts towards the final 
victory, we may hope that this necessary post-war 
educational campaign will not lose itself, like so many, 
in philanthropic committee-room discussions or bureau- 
cratic efficiencies, but will push its effort to victory 
in the heart of the national life. 

What is this inner tyranny, under which, as has been 
said, we have been suffering in a measure for centuries 
but which has extended its hold over us particularly 
during the last few generations? It is the disposition, 
natural to a politically gifted people, to emphasize the 
outward as against the inward order, to aim rather at 
an appearance of equilibrium than at real stability, at 
prestige than at real power, at face-saving compromises 
than at real harmony, or, to use a Platonic phrase, at 
seeming good rather than at real good. As acute foreign 
observers have often remarked — Baron von Hugel, for 
instance, draws attention to it in one of his books — ^we 
have become a painfully self-conscious people, not in 
the sense in which self-consciousness implies a true 
and living self-knowledge, but in the sense that conven- 
tion has turned us into actors and that we reveal our 
awareness that we are playing a part. The clergyman 
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in his “ dog-collar,” the Lord Mayor in his chain, the 
cricketer walking to the wicket, the golfer preparing 
for his drive, the churchwarden with his Sunday as 
opposed to his week-day face, the Englishman in author- 
ity overseas putting the “ native ” in his place, the 
Labour member pretending that he is perfectly at home 
in the House of Commons — all these surely suggest 
to us that in every rank of English society, except, 
perhaps, among our seamen and in the true working 
class, there are increasing signs of an unreality, a duality 
of inner life, and a consequent sense of weakness and 
embarrassment which manifest themselves in a sort of 
overbearing timidity which our critics mistake now for 
arrogance and now for hypocrisy. 

In truth this ” self-consciousness ” of ours is involv- 
ing us in dangers far greater than we as yet realize. 
In running away from our own natures and taking 
refuge in fancy-dress costumes of the spirit, we have 
not only concealed ourselves from ourselves but con- 
cealed ourselves from the rest of mankind. And yet, 
in the present awakened condition of men’s minds, 
not only in Europe, but in Asia and Africa, we cannot 
hope to influence, still less to continue to dominate, 
other peoples, except by mutual understanding. But 
how shall we understand others unless we have first 
understood ourselves, and how shall we make intelligible 
to others mysteries of inward quality and outward 
bearing which we have ourselves refrained from un- 
ravelling'* “ The so-called barbarian,” says a recent 
French writer who has spent two years in the Near 
^ast since the armistice, “ is a civilized being. . . . 
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His need for sympathy causes him to resent, above all 
else, any fault of tact. This is what English colonial 
policy cannot bring itself to understand.” The fact is 
that, just as in our private and social relations we have 
accustomed ourselves to sacrifice the true expression of 
personllity to the claims of convention, so in our public 
policies, particularly since we have become a Great 
Power, we have felt ourselves obliged to keep up our 
face before the world; and we have been inclined to 
forget that, if it is easier, for a time, to rule an empire 
than to govern Mansoul, with nations as with individuals 
it is personality that counts in the long run. As our 
empire has expanded, our inner realm, our island, has 
tended to shrink: we have fortified ourselves with con- 
vention and barred all entry to the invading ideas; but 
our resources are not inexhaustible, and, sooner or later, 
the outside world must discover that our disdainful 
self-confidence and our impressive appearance of out- 
ward calmness conceal chaos and confusion within. 
Was it only for the Pharisees, or also for the English 
of his day, the Romans, that Jesus spoke his burning 
words about “ making clean the outside of the cup and 
the platter ”? It is not that which we permit to enter our 
island world, whether through book-learning or other- 
wise, which constitutes our influence and personality: 
It is “ that which cometh out ” of us. What shall it 
profit a nation if it hath gained the whole world and 
lost its own soul.? Each one of these three texts, surely, 
was written for our instruction. 

Christianity then teaches us, if we value its lesson^ 
at all, that the outward order is contingent upon the 
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inner: that if we persist in suffering confusion, dis- 
harmony, illogicality in our own souls we cannot expect 
to find peace, justice, and harmony in the world around 
us. This is not simply abstract Christian teaching: it 
has been abundantly verified by the war, which, in the 
last analysis, was simply the climax and consum'mation 
of the incoherence of our industrial civilization. And 
that civilization itself, as we are called to remember 
when we survey the record of recent generations, was 
English in its origin. It was not the accident of our 
coal deposits or the fortunate genius of a succession 
of inventors that was responsible for the great change 
which we entitle, not without irony, the industrial 
revolution. It was the organizing power of Englishmen, 
the sleepless and obstinate efficiency of a race self- 
dedicated to external success. If during the last six 
or seven generations the whole world has become 
increasingly the victim of a deadening process of standard- 
ization and mechanization, if the so-called advanced 
peoples of mankind have become more and more 
enslaved by uniformity and routine, history surely will 
not acquit us of the blame. Had the initiative proceeded 
from elsewhere, from France or Italy or Russia, or 
even from the Far East, from any people less impene- 
trably self-imprisoned and therefore less concerned with 
establishing a mechanical imitation of order in the outer 
world, mankind might have benefited by an abundance 
of manufacture without the deadening concomitant of 
mass production and by a rise in the bourgeois standard 
of comfort without a parallel dehumanization of the 
labouring class. From “ it is all very well in theory ” 
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to “ Business is Business ” has too often, with English- 
men, been but a single step, from the front pew to the 
counter; and from the “Devil take the hindmost” oF 
the English school of economists, with the faultless 
harmony of their theoretic constructions, to the more 
visibly devastating materialism of a Ludendorff was but 
a few moments in history. The Germans are apt dis- 
ciples. Have we ever sufficiently reflected on how much 
of their laboriously compacted militarism they had taken 
over from ourselves? 

Our campaign of education, then, must strike hard 
and deep. It is not knowledge of which we are in need 
— ^the popular instinct, on this point, is absolutely sound 
and healthy — it is self-knowledge ; it is, in the old Greek 
word, “ a change of mind,” repentance, rebirth. What 
is the meaning of the familiar words “ to be born again ” 
if it is not to become conscious of that which has lain, 
obscure, neglected, and despised, within the recesses 
of the soul? Our ears and minds have become so dead- 
ened by the jargon of school and pulpit that we find 
it difficult to seize the new relations, to which medical 
science is daily bearing fresh witness, between the 
penetrating phrases of the Gospels and the latest dis- 
coveries of psychologists and pathologists. The first 
stage in our rebirth, in the process towards an inner 
order, is to become conscious of our disorder. The 
most baffiing obstacle in dealing with Englishmen, 
as critic after critic has remarked (it has been a chief 
factor in the building up of the legend of perfide Albion), 
IS that we have been so insensitive to our own incon->» 
sistencies, and so obstinate in refusing to uncover them; 

D , 33 



THE PROSPECTS OF DEMOCRACY 

and this is exactly the disposition, or rather the malady, 
of which we have been made aware through recent 
researches into mental disease and which the psychologist 
is now enabled, not only to diagnose by patient and skil- 
ful methods of exploration, but to open out to the 
sunlight and so to heal. Nor ought the superstructure 
of Pauline theology to obscure from us the fact that 
the Healer of the Gospels, who could read men’s minds 
and anticipate what their tongue was about to speak, 
used no other method than this. 

But, it will be objected by the impatient reader, all 
this may be very true and very suggestive, but it is 
not the subject in hand: it is not education, it is religion. 
Granted that Englishmen are sick and that their minds 
are in need of purging, this is a task for each individual. 
What place have such homilies in a discussion of educa- 
tion.? Repentance is a personal issue: education is an 
issue for society and for associated action. Is it not a 
confusion of thought to suggest that the two problems 
overlap, and that any practical action is possible in the 
field of adult education to remedy the deep-seated de- 
ficiencies to which attention has been called.? The 
objection is a natural one, especially as it provides a 
means of escape from an embarrassing discussion; but 
it can be easily met. The two spheres, that of education 
an(i that of religion, not only overlap, but interpenetrate 
one another. The tendency to divide them, to classify 
our moral and intellectual life into separate and water- 
tight compartments, is precisely one of the causes of 
^ur present dissatisfaction and malaise. The life of the 
spirit is a seamless garment, not a miscellaneous patch- 
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work composed of Sunday services and week-night 
Committees, of sermons and lectures and evening classes, 
spiced with a dash of modern “ advanced ” sociology 
and fiction. This incoherence, this undiscnminating 
and irregular appetite, this insensitiveness of the in- 
tellectta] palate, constitute a substantial aggravation of 
our condition; and it is open to question whether, not 
merely the cheap press, from Tit-Bits to the Daily Herald, 
but even the serious radical literature of the last twenty 
years, from Shaw and the Fabians to the Guild Socialists, 
has not ministered, under the existing intellectual 
conditions, rather to reaction than to enlightenment, to 
the unquestioning affirmation of new orthodoxies, rather 
than to the blazing of new trails. Certainly no impartial 
observer who has watched the jostling and jumbling of 
ideas in the various ranks of English society during 
the last generation can avoid the reflection that fifty 
years of compulsory education and cheap literature have 
produced strange and ironical results. The old stable 
institutions have lost their appeal. The Churches and 
Chapels complain of a dearth both of ministers and 
worshippers: yet, instead of deepening and modern- 
izing their thought, so as to offer living truth to the 
hungry multitude, they tend more and more to follow 
current fashions of advertisement and propaganda and 
to associate themselves, at second hand, with this^ or 
that popular catchword. In America they have even 
become open agencies of mental dissipation by the 
installation of moving pictures. The older political 
parties have not yet found their bearings in the post- 
war world, whilst Trade Unionism, which in 1870, if 
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as yet relatively weak and ill-supported, represented a 
coherent and intelligible body of opinion, has been 
driven this way and that by winds of Continental doctrine 
until, under the successive impacts of German Socialism, 
French Syndicalism, and Russian Communism, the 
sturdy British workman, individualist at bottom tlfroXigh 
all vicissitudes, hardly dares call his soul and mind his 
own. Some day the working class will produce a 
master in irony who will write the intellectual history 
of the Labour movement, from its first discovery of 
Karl Marx, in the early eighties, some thirty years 
after the publication of The Communist Manifesto, 
through the ingenious reinterpretations of the Fabians 
and the Independent Labour Party — so thoroughly 
Anglican in their anxious search for a via media — 
down to the revived individualism of the war years 
and the passing vogue of Sovietism at its close. It 
will not be creditable to our intellectual discernment 
and level-headedness ; yet, except for the abiding 
under-current of idealism, it could be paralleled, if 
with less piquancy, in many other sections of English 
society. 

We need, then, to reintegrate, to synthesize, to bind 
up together the different forces and influences in our 
national life. We need a greater seriousness, a greater 
eou|-age in self-knowledge, a greater unity; and changes 
in the machinery of our education which leave our 
religious and political life in their existing incoherence, 
or even add to it, will not serve our purpose. This is 
tlje justification for introducing the foregoing discussion 
into a book on adult education. 
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The task before us is tremendous: for we have to 
face the fact that fifty years of compulsory schooling, 
and accompanying developments in our academic life, 
so far from providing a foundation on which to build 
up an adult education, have immensely complicated our 
p’roblAn. If the tendency of the last fifty years, amid 
our new school population, had been towards a real 
enlightenment, towards intellectual curiosity and in- 
tegrity, our task would be relatively easy. All that 
would be needed would be to find the teachers to 
minister to the healthy appetite already formed. Such 
is the situation confronting the post-war reformer in 
Poland and Roumania and Slovakia, among the peasants 
of Italy, and in other newly awakened regions where 
tradition, still almost mediaeval in character, is active 
and living, and formal education, the mechanical adap- 
tation to an industrial environment, has hardly penetrated 
at all. The states of East Central Europe have attained 
their national consummation in a happy hour; and, if 
they are wise, they will build their primary and secondary 
schooling upon the adult education they already possess 
and seek their inspiration not from the factory-ridden 
life and systems of England and Germany, but from 
their own fields and homesteads, from native architecture 
and craftsmanship and embroidery, and from the 
kindred cultures of Ireland and Denmark. Their prob- 
lem is easy; they have but to move straight forward. 
We, on the other hand, having made a false start, need 
to retrace our steps and to resurvey our direction.^ 

And we have a similar work of correction to undei^ 
take in the centres where we would naturally look for 
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our teachers. During the last fifty years, Universities, 
not in England alone, have been undergoing a steady 
process of dehumanization. It is not that the study, of 
natural science gained ground at the expense of the 
study of letters ; it is that, both in letters and in natural 
science, a regime of increasing specialization has Under- 
mined insight and judgment and obscured the unity of 
knowledge. If that great phrase has any meaning at 
all, it is that the unity is to be manifested, not simply 
in the institution but in the scholar himself, not only 
in the macrocosm but in the microcosm. Out of a 
multitude of chairs and faculties no real wisdom will 
issue forth unless there is a pervading sense of their 
interrelations and a pervading search for unity. Short 
of this, there is but menial labour, all the more menial 
because of the uneasy consciousness of the unreality 
of its pretensions. “A great part of the so-called 
intellectual work of to-day,” remarks one of the greatest 
of living scholars, who has proved himself a master 
in action, the philosopher-president of Czecho-Slovakia, 
“ is no higher and more valuable than the work of a 
labourer. Many intellectual occupations involve simply 
a mechanical routine and demand no real thinking — at 
least, not more than that of an ordinary workman.” Is 
it from the ranks of such as these that the teaching 
body of our adult education is to be recruited.? 

"fEus we have increasing dehumanization, and conse- 
quent sterility, at the two ends, both among potential 
teachers and potential students — among both members 
of that alliance between scholars and workmen, between 
5ie University and the Proletariat, which the Workers’ 
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Educational Association was formed a generati’on ago 
to promote. And surely the diagnosis which has just 
been attempted is borne out by a candid survey of the 
twenty years' work of that band of staunch and enthu- 
siastic pioneers. Perhaps it will be forgiven if one, 
who was among its earliest converts and most faithful 
devotees, who, drawn from an Oxford Common Room, 
like Saul from the feet of Gamaliel, saw in the working- 
class movement for higher education, in the union of 
labour and learning, the chosen instrument for the re- 
demption of England, and indeed of the industrialized 
Western world, applies the maturer judgment of experi- 
ence — that experience so often held forth as the only 
true basis of living knowledge — ^to the achievements of 
what, to the young educational reformer of fifteen or 
twenty years ago, was a new revelation, almost a new 
gospel. 

That the alliance has been effectively knit and that 
the tutorial class movement, offspring of the brain of 
Mr. Mansbridge, and carried into fruition by Mr. 
Tawney and his devoted disciples at Rochdale, has 
become a permanent part of English education, and 
a starting-point for fresh experiments in England and 
elsewhere, is an important social fact which the present 
writer, of all men, would be the last to disparage. 
Few perhaps are in a better position to testify to 
the earnestness and fervour, the steady determination 
and conscientiousness, with which the movement has 
been sustained on both sides, both among the travelling 
apostolate of tutors and among students, young, middle- 
aged, and grey-headed. And to few has been granted 
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in equal measure the happiness of realizing at close 
quarters the social aspects of the movement — ^the 
knitting of friendships, the ready hospitality, the broth- 
erly sympathy, the spirit of mutual help and service 
which, due in the first instance to the personality of the 
founder, have been powerful elements in the movement 
from the beginning. The spirit which led the potters of 
Longton to go out into the surrounding villages to 
bear the good tidings to the miners has borne fruit, not 
in the Staffordshire coalfield only; and Henry Jenkins, 
the ideal class-secretary, who shortened his life by sus- 
tained and self-effacing service, and Philip Brown, the 
ideal tutor, carried back mortally wounded, under the 
stars, by his companion on patrol, a Durham miner, one 
night in the terrible autumn of 1915, will stand out to- 
gether in the memory of their friends as perfect figures 
of a modern chivalry. 

Yet, when all this and much more has been recalled 
and enjoyed over again in memory, there remain some 
pointed questions to be asked. How far has the move- 
ment given a new impulse to English life.? What new 
ideas, what new personalities, what new writers and 
thinkers, artists and scientists has it brought to the 
front? Spreading its net amid the teeming multitudes 
of the community, what treasure has it brought up? 
Does not a perusal of its printed records and publica- 
tions- reveal a pervading and increasing dryness, an 
interest in “ programmes ” and “ regulations,” in organ- 
ization and even in finance, rather than in the things 
of the mind and the spirit? Where, except in rare 
centres and among shy groups which have been too 
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timid or ashamed to court publicity, do we find the 
living spirit of criticism and creation, the frank, cour- 
ageous, and original outlook upon life, the play of 
suggestion and controversy, the scintillation of ideas, 
that are the natural accompaniment of every genuine 
and healthy intellectual awakening, not only in lands 
such as France, Germany, and Italy, which have always 
been readily accessible to ideas, where the student and 
even the schoolboy are apt to feel a personal responsibility 
for the Universe, but even among the livelier spirits of 
each generation of our own English schools and colleges? 
During its twenty years of work, among the thousands 
and tens of thousands who have passed under its in- 
fluence, can we honestly declare that results have been 
achieved even distantly comparable with those of the 
historic English intellectual movements, of the Lollardry 
of Wiclif and Piers Plowman, the Puritanism of a 
Cromwell, a Winstanley, and a Bunyan, or, to take a 
more recent example, the Anglo-Catholicism which, in 
its far more limited range, produced a Newman, a 
Pusey, and a Keble, and, by reaction, a Froude? 

In spite of its fervour and industry there has been 
something lacking in the movement — that indefinable 
element which constitutes the difference between plod- 
ding conscientiousness and living mastery, between the 
second-rate and the first-rate. The two elements. 
University and Labour, have met and mingled; but 
out of the friction no living fire has issued. And the 
reason is, as has already been indicated, that the material 
on either side was ill-prepared. Starting out in naive^ 
enthusiasm, the one side upon the existing basis of 
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industrial life, the other upon the existing basis of 
academic education, they sought rather to pool their 
interests than to criticize their presuppositions. Eager 
to preserve the democratic character of the movement, 
as against the patronizing tradition of some of its fore- 
runners (a spirit discernible even in the addresses of 
Toynbee), they allowed the student body to choose its 
own subject of study and to dominate the second hour. 
No doubt no other method could have attained, in the 
circumstances, even that limited measure of success. 
But both choice of subject and the usual tenor of the 
discussion-hour testified, as a whole, not so much to 
the powers of self-expression of a chosen working-class 
audience as to the thinness and poverty of that which 
lay close enough to the surface of consciousness to find 
expression. 

During the last twenty years the intellectual interests 
of the English working class have been almost exclu- 
sively economic; economic history and economic theory 
have been the habitual first choices of the students, 
and discussion, both in and out of class, has raged round 
this or that proposed “ solution ” of the problem of 
modern industrialism. During one of the first sessions 
of the Oxford Joint Committee, one of the Labour 
representatives, a Lancashire " Socialist,” found him- 
self seated in Common Room next to a distinguished 
astronomer. “ What do you teach in this place.? ” he 
asked; and on hearing the answer he exclaimed, half 
in scorn and half in bewilderment, “ But what use ts 
astronomy for social reform ? ” The question, so pathetic 
in its self-revelation, has haunted the mind of one at 
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least who heard it ever since. Beside it may be set, 
as a pendant, the reply of a Midland coal magnate who, 
being asked to bestow his patronage upon a proposed 
course in English literature, remarked, with an equal 
commingling of scorn and bewilderment, “ But what 
do miittrs want with Shakespeare? ” Enslaved, mentally 
as well as physically, by the mechanism of the iron 
system in which he is imprisoned, the modern town 
workman, like his employer, has lost his taste for the 
larger and deeper interests of life, for the problems of 
the individual human soul, and it is but in rare instances, 
or after a patient and deliberate process of habituation, 
that the lost faculty is regained. It is only in the country 
districts, or in towns such as Swindon, where the in- 
fluence of the neighbouring country-side is still fresh 
and active, or in the Potteries, home of a living artistic 
tradition, that these deeper interests retain their hold; 
and it is in these centres, less newspaper-ridden and 
less voluble in discussion than their more bustling 
compeers, that the movement is destined to produce 
its most enduring results. The poems and essays of 
Alfred W^illiams and the rich and racy English of Reuben 
George, local historian and saint-maker, may owe some 
stimulus to Oxford friendships, but it is the South 
Downs that have given them birth. It is not by accident 
but in the nature of things that Viscount Haldane, the 
philosopher, and Robert Bridges, the poet and Platonist, 
should have found Swindon, of all towns, receptive to 
their message, or that Reuben George and Albert 
Mansbridge should both be natives of Gloucester. So 
too, it was no satellite of a giant machine, no slave of^ 
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a deadening monotony of specialization, but a working 
potter, with his art tingling in his fingers, who, finding, 
himself workless, hungry, and miserable in the streets 
of the metropolis, repaired to the National Gallery in 
order, as he put it, “ to find my own unhappiness in 
the face of the Madonna.” “ 

French writers on education are fond of dwelling on 
the fact that the country-side has been the seed-plot 
of the French genius. Figures so diverse as Renan, 
Pasteur, and Daudet testify to the sound tradition and 
the intellectual vigour of the French peasantry. And 
our rural population, diminished though it is in numbers 
and influence, is still capable, under wise guidance, of 
bearing similar fruits. Mr. Edmond Holmes’s picture 
of the model village school in Sussex was no Utopia, 
but drawn from the life, and it is borne out by the 
experience of Mr. Haywood, Mr. Fordham, and others 
who have been pioneers of adult education in the South 
of England. When the soil is healthy and well matured, 
the contact with academic learning, the stimulus of 
books and ideas, produces not merely a ready but an 
original response. 

A similar criticism applies to the academic side also. 
It might be said, not without irony, that the movement 
which called upon the University teacher to make an 
effort of will-power and self-sacrifice in order to enlighten 
the mind of the workman, has produced fruits of char- 
acter rather than of intellect among the workmen and 
reserved its fruits of intellect for the academics. The finest 
visible intellectual achievements which the W. E. A. 
Movement has to show are the writings of men like 
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Mr. Tawney, Professor Clay, and, in spite of official 
anonymity be it stated, Mr. Dover Wilson, and the 
posthumous VFork of Philip Brown, Arthur Heath, and 
Mark Hovell, of all of whom it may be said that, in 
giving themselves selfishly to the service of others they 
have iftceived fully as much as they gave. And they 
were able to receive because they had disciplined them- 
selves to receive. They had an intellectual method, a 
mould, in which to fuse and assimilate the new experi- 
ence which the movement brought them. 

The mistake that we have made, then, in our schemes 
of adult education hitherto is that of believing that the 
assimilation of experience takes place spontaneously, 
that self-expression (of which we hear so much now- 
adays) is possible without self-discipline, or, in other 
words, without a deliberate and sustained inner effort 
after intellectual integrity. Why has the circulation of 
thousands and hundreds of thousands of volumes of 
good literature, of the Home University Library and 
the Everyman series, produced so little visible result, 
been, indeed, so palpably ineffective in counteracting 
the enveloping vulgarity of our age.? How is it possible 
that the cheap classic and the cinema should both flourish 
in the same society? It is because we have not yet learned 
to read. “ To read, mark, learn, and inwardly digest ” 
is not a mere trick to be learned at the primary school: 
it is an art; and the principal criticism to be brought 
against our modern English reading public is not in 
regard to what it reads, but how it reads. There is plenty 
of good sociology in Tit-Bits or in the Police News, if^ 
you know how to find it; and, conversely, it is possible 
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to read and read and read big books and little books, 
text-books and bulky tomes, and to remain an ass. To 
the scriptural condemnation of those who have eyes and 
see not, who have ears and hear not, may be added a 
further clause, only too applicable to our print-ridden 
age, as to those who read and learn not. ' 

It is time to turn from diagnosis and criticism to 
practical suggestion. If the argument of the foregoing 
pages holds good, the most valuable element in the 
strictly educational work of the W. E. A. Movement 
has been, not the discussion in open class, but the 
obligation of written work and the opportunity for 
individual guidance. The tutors who have left most 
mark, not only upon their students but upon the locality 
in which they have worked, have been those who have 
given most unsparingly of their time and energy in 
correcting the essays and guiding the reading of in- 
dividual students and have been the most gifted with 
the power and insight to meet their intellectual needs. 
It would be invidious to mention any but a few leading 
examples; but if the names of Tawney and Clay are held 
in respect and honour among thousands in the Potteries 
and in Lancashire who have never listened to their 
teaching or come under the direct influence of their 
intellectual method, it is because, whether technically 
Resident Tutors or not, they have known how to 
identify themselves with the inner needs of the scene 
of their labours and have bestowed hour after hour of 
faithful tuition upon students who realized, if not 
^immediately, then in retrospect, the depth and sincerity 
of their stern regard for the goddess of Truth. In 
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this respect the Summer School has been an invaluable 
adjunct to the movement; and the diminution of the 
lecture schedule and the increasing emphasis upon 
individual tuition have been all to the good. But those 
who assume the task of guidance must be themselves 
qualified to inspire respect. Out of that respect, the 
old mediaeval respect of the student for the master, 
which, in these days of cheap advertisement and lime- 
light publicity, the world is in danger of losing, a natural 
leadership will eventually develop; and the time may 
come when, out of the alliance between a working class 
as clear-thinking as it is vigorous, and a University as 
vigorous and lively as it is clear-thinking, there will 
issue forth a band of men and women strong enough to 
lift our national chariot out of the slough in which it 
has become embogged. 

A second direction in which a promising beginning 
has been made has been the work in country districts. 
But the difference of outlook and interest between 
town and country, between the industrial worker and the 
dweller in the village or country town, is so marked 
that it has been impossible to do justice to the needs 
of the country-side within the framework of a pre- 
dominantly urban movement. Much more could have 
been done, if the opportunities that have offered them- 
selves could have been seized, to help the English country 
dweller to develop his own characteristic genius and 
interests; and, with the example of Denmark to point 
the way, there is no reason why, under the inspiration 
of men like Reuben George, and of the founders^ 
of Pens cot, colleges should not be set up in the 
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countryside for systematic work during the winter 
months. 

Another and still more promising opening is 'the 
work inaugurated recently among seamen. Of all the 
elements of our population, the sailor surely is the least 
insular. In touch, through the necessities of his exist- 
ence, both with Nature and nations, he is at once widely 
observant and deeply reflective. He is ripe for a more 
self-conscious knowledge, in a word, for education. 
As Newman said of him in an immortal passage, “ he 
sees the whole tapestry of life, but on the reverse side ” : 
he misses the meaning and connexions. It is time to 
help him to turn over the piece. Working but eight 
hours, with a chosen library and a travelling tutor to 
guide him, the seaman has it in him to become the 
appointed missionary of adult education, the harbinger 
of mutual understanding between nations and continents. 

But the army has its possibilities also. In these days 
when “ militarism ” and all that pertains to it have 
become a byword, we tend to forget the remarkable 
educational experiments made among young soldiers 
during the war, experiments which are being continued, 
in spite of all economies, in some of the European 
countries. Mr. Emery and his fellow magicians who 
stirred to life so much native talent and teaching power 
in Brockton Camp would enjoy discussing with Pietro 
Jahier the treasures he unearthed, working along similar 
lines, among the Alpine and other peasant soldiers of 
Italy. And, if they passed to the East of Europe, to 
^that “ Balkanized ” region so often dismissed in England 
with a jest or a sneer, the present writer could take 
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them to a humble barracks in Transylvania where a 
Roumanian colonel, all unknowing of the W. E. A. 
or of the Danish High Schools, has turned the two- 
years’ service of hfe peasant lads, Transylvanians and 
Bessarabians, Roumanians, Germans, and Magyars, into 
a first-rate boarding school, with all its technical equip- 
ment either made on the spot or paid for out of the 
sale of vegetables from the regimental field. 

In truth it is to the soldiers that we must look, 
especially in England, for teachers in the work of adult 
education: for it is the soldiers who have been enabled 
to break down that barrier between theory and practice, 
between ideas and reality, which has been, as we have 
seen, the chief stumbling-block in the road of our educa- 
tional advance. War takes bad material and coarsens 
it; but good material it purifies, ennobles, sublimates. 
And the English people are good material. So, in spite 
of pessimists and pacifists, and of passing episodes in 
our politics, we have a right to believe that the war 
has made us better, has stirred into life and actuality 
slumbering elements of power. And living proof of 
this is to be found in the thousands and thousands of 
ex-service men, heroes yesterday and heroes still to-day, 
who, returning from the brink of eternity to our dead 
routine, find it so hard to fit in, to lower themselves 
neatly and noiselessly into the coffin of commerce a,nd 
industry, to clap down the lid and resume their pre-war 
quiescence. Of such, to whom life has become no 
longer a routine but a puzzle and a mystery, are the 
appointed students of our adult education ; and of 
such, when they have found themselves, are its teachers. 
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They may lack certificates: they have the hall-mark of 
the school of Death; they may lack teaching experience: 
they have sat by while the Angel plucked his initiates. 
Some, left for dead in the field or the mortuary, have 
even been initiates themselves. No, if we rise above 
formulae, if we look for the living elements of ah adult 
education, we need not despair either of students or 
teachers. The field is white unto harvest, and the 
reapers are at hand. 

But what subjects, it will be asked, shall be taught. 
That is for the teacher to divine. Our existing scheme 
of subjects, and still more, the mental association tra- 
ditionally attached to this subject or that, are sadly in 
need of revision. How shall we classify, for instance, 
an English translation of the Republic? Is it Ancient 
History and Culture, or Metaphysics, or PoliticaP 
Science, or Sociology, or ^Esthetics, or Moral Philos- 
ophy? It is all of these and more. It is a pathway to 
the Infinite. It is a way into the student’s soul. And 
what of Ruskin’s Unto this Last^ or of Newman’s IVhat 
is a University? or of the writings of masters such as 
Morley, or Maitland, or Acton, or Edward Caird, or 
William James? What of the Gospels themselves? Are 
they to be classed as mere theology? It is the synthetic 
spirits, those who have climbed the peak of understanding 
aiid surveyed the life of the spirit as a unity, of whom 
our age and its students stand most in need; and it 
is just these who cannot be classified. 

There is no short and easy road out of our perplex- 
ities. Our present distresses, to which attention was 
drawn in the opening pages, are too deep-seated. The 
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English character will not be redeemed, and readjusted 
to its tasks, and the British Empire rescued and 
harmonized, by short-distance experiments. It is a 
complete reorientation, a renewal, of which we stand in 
need. But we have the leadership ready to hand, among 
the yo Unger generation, if we can harness it to the task; 
and the material of our labours, the material which reveals 
its quality in moments of emergency, is perhaps the finest 
in the world. We who have planted our flag in every 
continent, who have compassed the earth, from the 
Poles to Mount Everest, and have risen, in Shakespeare, 
in the long and varied record of our literature, to the 
heights of human achievement, have it in us to become, 
if we but will, no longer a mute enigma swaying an 
impressionable world by the prestige of our impassivity, 
but the pioneers in that greater work of inner exploration 
to which, if our civilization is not to perish in a clash of 
rival instincts and warring passions, we men of the 
twentieth century are called to dedicate our lives. 
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EDUCATION AND INTERNATIONAL GOOD- 
WILL ^ 

Mr. Principal, Ladies and Gentlemen, 

Some years ago I was staying at a country 
house. It was a wet afternoon, my host was busy, 
and I was left to my own devices. Finding my 
way to the library, I discovered an edition of the 
works of Mazzini and I was deep in its study when 
my host returned. “ Those volumes,” he told me, 
“ I owe to a friend who regards Mazzini as the inspir- 
ation of his life. As you will see by the dedication, 
he is eager that I should share his reverence.” I 
turned to the flyleaf and saw the name of Earl 
Grey. 

That is my only personal link — an indirect and 
fortuitous link — ^with the great Englishman and great 
internationalist whom we are met here to com- 
memorate this afternoon. 

I use the term “ internationalist ” advisedly, because 
although Earl Grey’s pre-occupation was mainly 'with 
the peoples inside the British Commonwealth rather 
than with those whom we ordinarily regard as foreign 

^ Earl Grey Memorial Lecture, delivered at Armstrong College, 
Newcdstle-on-Tyne, April a6, 1924. 
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nations, he never allowed the fact of British rule, or 
of his own social or official position, to obscure the 
necessity for sympathy, for understanding, for mutual 
self-respect, for the attempt to penetrate behind the 
uniformities of government to the diversities of national 
personality. That was the secret of his popularity in 
Canada and Australia, and that was the inspiration 
of the work he tried to do, not long before his 
death, for better relations between this country and 
Ireland. 

Mazzini was a great internationalist. Yet at the 
same time he was a great Italian nationalist. He 
believed that the road to permanent peace and real 
international understanding lay through the self- 
expression of the nations of which Humanity is com- 
posed. Humanity was for him an orchestra, in which 
each nation has its own appropriate instrument to 
play, its own distinctive contribution to make to the 
harmony of the whole. But at the time at which he 
wrote and taught, some three-quarters of a century 
ago, the conditions of the problem were not so clear as 
they have since become. I propose, therefore, this 
afternoon to take up Mazzini’s central thought, the 
promotion of international goodwill, to subject it to 
analysis in the light of experience, and to point 
out the spirit in which it should be approached 
and the methods most likely to prove successful. 
In other words, I propose to examine international 
contacts^ and to see which of them really pro- 
mote understanding and an organic relationship, and 
which of them, on the other hand, remain merely 
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mechanical and sometimes even do more harm than 

Such an inquiry is surely specially appropriate in 
this place and on this occasion, because Earl Grey’s 
county of Northumberland is the scene of what is 
perhaps the most successful international contact in 
Europe, the most successful blending of nationalism 
and internationalism. The relations of England and 
Scotland, of Englishmen and Scotsmen, based as they 
are on the rock of self-respect in each case, are so 
healthy, so normal, so organic, that we tend to forget 
what a problem they once presented, and how difficult 
It is for outsiders to understand the spirit of kindly 
persiflage which pervades them. I always remember 
a conversation I had with a Scottish friend about 
twenty years ago. He had been spending some time 
in Berlin. It was just after the Boer War, and he had 
been forced to listen to a great many unpleasant 
remarks in Berlin drawing-rooms about the policy of 
this country. But he had discovered an unfailing 
way of baffling these voluble critics. He would let 
them go on full blast and then reply, in the gentlest 
Lowland manner, “ That is exactly what we in Scotland 
always say about the English 1 ” And he would leave 
the Berlin Anglophobes more puzzled than ever as 
to^how the British Empire managed to hold together. 

One other preliminary remark. The problem we 
have to consider is that of promoting international 
understandings not that of promoting international love. 

, The problem is wrongly stated when it is placed on the 
emotional plane. In the early ardour of the French 

54 




EDUCATION— INTERNATIONAL GOODWILL 

Revolution the poet Schiller, addressing the peoples of 
the world, cried out 

‘ Seid umschlungen, Millionen ! 

Diesen Kuss der ganzen Welt. 

But such a sentiment, as we all realize to-day, is 
nearer the ridiculous than the sublime. We shall go 
equally wrong if we use language which suggests that 
Englishmen ought to feel as tenderly and as intimately 
towards Americans, Frenchmen, Chinese, Arabs, and 
Zulus as towards their own children. We do not ask 
them to feel such an intimacy even towards their fel- 
low townsmen or business colleagues. Our problem, 
then, is one of knitting intellectual relations, not 
emotional relations, of developing acquaintanceship and 
mutual knowledge, not the warmer feelings of friend- 
ship and affection. These may or may not follow in 
individual cases, or between nations which have special 
affinities for one another; but they are not of the 
essence of the problem. 

How is such understanding promoted.? 

There is a serious danger, in this age of organiza- 
tion, of our believing that we can attain the goal of 
international understanding by short cuts, by organized 
and mechanical substitutes designed to spare us the 
trouble of making the effort which is always needed 
in order to bring one human soul into touch with 
another. It is indeed one of the common fallacies of 
the age to believe that international understanding is 
brought about automatically, as a result of the play of 
impersonal forces. 
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Let us first look at some of these mechanical con- 
tacts and see whether, of themselves^ they promote 
understanding. 

The first and most obvious binding agency between 
peoples is government or the state. Is international 
understanding promoted by putting different nations 
under a single government? Tennyson has written 
of the day, 

When the war-drum throbs no longer and the battle-flag 
IS furled 

In the Parliament of Man, the Federation of the World. 

But is a federation, a common government, necessarily 
a promoter of understanding between nations? We 
have a striking instance to the contrary at our own 
doors. The union of England and Scotland has 
promoted understanding. The union of Great 
Britain and Ireland did not. Why not? Why is 
there, perhaps a better chance of Anglo-Irish under- 
standing to-day under the Free State regime than 
there ever was under the Union? Without trespassing 
on to forbidden ground I think we can safely answer: 
it is because of the psychological factors of the problem. 
The Irish problem, in fact, like the problem of the 
relations between Sweden and Norway, was far more 
than a political problem. Therefore it could not be 
solved by the levelling effect of common political 
institutions. 

Here I must stop to meet an objection. “ The 
instance you have just taken,” I shall be told, “ is an 
Tnstance of an imposed common government. But if 
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peoples have agreed upon common rule, if they have 
voluntarily adopted a system of union or federation 
such a government will in time obliterate their 
differences.” I wish I could believe this: for, if it 
were true, we need only fold our arms and let the 
Covenant of the League of Nations — ^which is for 
many purposes a common instrument of government 
for the members of the League — do its obliterating 
work. But this reasoning is too simple to be true. It 
overlooks the fact that peoples may agree to form a 
common government for all sorts of reasons, such, 
for instance, as fear of a third party, and that their 
association under such a government may be a constant 
process of compromise, of evading points of difficulty 
and disagreement, driving them down out of sight 
until greater dangers are out of the way. Take one 
very pertinent instance. The fact that the dependent 
peoples of the British Empire showed during the war 
that they preferred > British rule to German rule does 
not in itself prove that satisfactory mutual relations 
have been knit between us and them* Rather should 
it be a spur to a new effort on our part to deepen the 
relationship thus revealed. An Empire held together 
by fear of attack is an Empire which will fall to pieces 
when the League of Nations can effectively relieve it 
from this fear, as the first British Empire in North 
America fell to pieces in the generation after the 
French had been driven out of Canada. • Common 
government may remain a purely mechanical factor, 
or it may provide the needed opportunity for co-operation 
and thus for real understandings 

57 



THE PROSPECTS OF DEMOCRACY 

The same is true of the League of Nations itself. (It 
provides an opportunity for international understand- 
ing: it does not bring it about automatically, Some 
of the peoples who belong to it regard it in the light 
of an insurance policy. But there is not much of the 
spirit of Mazzini in our relations with our Insurance 
Company. Some peoples regard it as an opportunity 
for limelight. We need not grudge it them; but it 
leaves the central problem unsolved. I have a fervent 
and, I hope, a reasoned faith in the League; but the 
most durable work that it has done hitherto is that 
about which least is known — the development of inter- 
national co-operation and understanding, through the 
Secretariat, the International Labour Office, and 
various technical conferences, between fellow profes- 
sionals in different countries. 

I pass to the igecond/ of our short cuts — Trade. 
“ Surely,” I shall be told, “ if you are calling for con- 
tacts between individuals rather than contacts between 
governments, the modern world supplies the remedy. 
Every year thousand and tens of thousands of rela- 
tionships are knit between individual Englishmen and 
individual foreigners — through the agency of com- 
merce.” This was the basis of Cobden’s belief in the 
dawn of an era of international peace. He believed 
that peace would be brought about through the knit- 
ting of a world-wide network of international relation- 
ships through the process of buying and selling. “iThe 
least possible intercourse between governments, the 
greatest possible intercourse between private indi- 
viduals,” was one of his favourite maximsj 
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Cobden has been dead a good many years and many 
stones have been cast at his memory by hot partisans, 
but his doctrine,! based on the utilitarian philosophy of 
his day, is constantly reappearingji often in applica- 
tions at which he would be greatly surprised. There 
are fr'ee traders of his own strict sect who call on us 
to break down all trade barriers in order to secure a 
harmonious world. There are others, like Mr. Keynes 
and the promoters of the Genoa Conference, who 
would break down all barriers in Europe, or a part of 
Europe, in order to secure a continent of " good 
Europeans.” Then there are the imperialists who bid 
us break down all trade barriers in the British Common- 
wealth in order that we may have a harmonious 
Empire, Then there are the Americans who, having 
created the greatest Free State area in the world, in 
which the peoples of Europe can blend and melt into 
a single uniform nationality, expect, or rather expected 
until lately, that they would secure harmony with- 
out further striving. But within the last ten or 
fifteen years, roughly from the time of the Balkan 
War of 1911, the people of the United States have 
awoken to the fact that their nationality problems 
have not been solved, have indeed in some cases been 
intensified, by unimpeded commercial intercourse: 
hence the drastic new immigration policy, the latest 
instalment of which has just been occupying Con- 
gress. Nor, in the great Free Trade area which we 
have established in India, are Indians discovering that 
trade serves of itself to break down political or religious 
differences. Nor did the Hapsburgs discover it in the 
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Austro-Hungarian monarchy. »Nor is it true of the 
world as a whole that commerce breeds harmony! Ger- 
many was our greatest customer before the war. Many 
people, Cobdemitfes and others, thought that this fact 
would always stand in the way of an Anglo-German 
conflict. But bills of exchange are not necessarily har- 
bingers of goodwill, nor are commercial travellers 
necessarily agents of enlightenment and mutual under- 
standing. To put the question in the concrete — ^have 
your own special commercial relations with Norway 
and Denmark led to special relationships of understand- 
ing with those countries? Did Ibsen find his way to 
London via Newcastle, and the Danish High Schools 
reach the Board of Education by the same route? I 
do not know: but, if so, it did not happen automatically, 
but through the work of skilled and devoted apostles, 
doing for our relations with Denmark and Norway 
what Sir Theodore Morison has lately been doing for 
our relations with France. 

I do not mean by this that trade is selfish. » Trade is 
service; and international trade is international service. 
But an international service needs constantly to bear in 
mind its responsibility in respect of promoting inter- 
national understanding. This is true of diplomacy; 
it is true also of commerce! 

I pass to a third mechanical agency — Languag e. Of 
all the bad short cuts towards international under- 
standing the idea of a common language is the most 
misleading — all the more dangerous because it has 
^a certain superficial plausibility. Two forms of inter- 
national language are recommended to us. First there 
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is the idea of a universal language manufactured so as 
ito embody the greatest common measure of a group of 
existing languages.* On this theory international inter- 
course is to be carried on by nobody in his own 
language, butj by everybody in an auxiliary language 
nlade*to suit their convenience. Several such languages 
have been put on the market, and some, such as 
Volapuk, Ido, and Esperanto, have secured numerous 
devotees. I have not studied any of them; so I will 
say nothing against them individually. No doubt they 
are marvels of the inventor’s skill ; and if we do not like 
them we ought to remember that, as Dr. Johnson said 
of the performing dog, the wonder is not that they are 
disappointing but that the trick has been attempted at 
all. Talleyrand remarked long ago that language had 
been given men in order to conceal their thoughts. His 
dictum seems to be almost perfectly exemplified by an 
arrangement under which nobody is able to express his 
full meaning and everybody expresses a crude approxi- 
mation to his meaning. lA manufactured language 
must always be abhorrent to any student of literatureVsr 
any true lover of words. It is in fact a language for 
manufactured people, a language for Robots. 

But what of the othe r idea that is put forward, that 
of promoting world unity by the elimination of lesser 
languages — Ithe languages of the less numerous or less 
important national groups^ — and concentration oh a 
few chosen world-media of intercourse, such as English, 
French, Spanish, German, or Russian.? There are many 
arguments of convenience in favour of this idea; authors 
would benefit by being able to appeal to a wider circle 
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for their books; the new lingua franca would play the 
part that Latin played m the Middle Ages. Moreover, 
it IS remarked that, by its adoption of/ English atid 
French as official languages* the League of Nations has 
already committed itself to this policy. 

This is true. The League was bound to do Iso for 
reasons of practical convenience; but it has done so 
at a cost. The result is that the only delegations which 
can be really eloquent in the Assembly are the French, 
the Belgians, the Irish, and the Roumanians/ since no 
others can attain to eloquence in either of the two 
standard languages* No doubt we English could, but 
as a rule we disdain to try! 

The argument for a world-language is really, at 
bottom, a Roman, a Prussian, or, shall we say? a Chinese 
argument — ^the argument of a mandarin who feels 
himself to be at the apex of a pyramid of culture extend- 
ing over some three or four hundred million people 
and is naturally contemptuous of smaller nationalities and 
more provincial tongues. The case for lesser languages, 
for Welsh, for Norwegian, for the Bengali of Tagore, 
the Italian of Dante, the English of Shakespeare, rests 
on the fact — ^which the psychologists and even the 
biologists are coming to admit— Lthat there is an inti- 
mate relationship between a people and its cultural 
inheritance, including, of course, its inherited mode of 
selTexpressiorw A language is an expression of life; to 
destroy it is as great an act of barbarism as wantonly to 
destroy a living creature# 

You may have been surprised that just now I spoke 
of English as a lesser language. But look at the natives 

62 



EDUCATION— INTERNATIONAL GOODWILL 

of this island, and even at the English-speaking peoples 
overseas, through the Chinese mandarin’s telescope 
and they loom small enough beside the millions of 
China. Moreover, go far enough back, and you will 
come to a time when English and its culture were as 
humble as the small struggling languages of to-day. 
In the early fourteenth century, so a contemporary 
Latin writer tells us, it was not considered respectable 
to speak English owing to the superior social prestige 
of Norman-French, which was like that of English 
in Wales a generation or two ago.^ Then came the 
Hundred Years’ War, together with Langland, Wiclif, 
and Chaucer, who saved their twentieth-century 
descendants from being brought up on a French 
Shakespeare, a French Milton, and a French transla- 
tion of the Bible, or, in other words/ made possible 
an England, an English nation, as Dante made possible 
an Italy, and as writers in many tongues, in Eastern 
Europe, in Asia, and in Africa-!— tongues at which we 
are tempted to scoff because they are poor and humble 
— are making possible the growth of young and vigorous 

^ I am indebted on this point to an interesting address by Professor Fynes 
Clinton, of Bangor, reprinted in the Welsh Outlooh for March and April, 19*4 
“ Ranulph Higden,” he says, “ writing in Latin about 1350, says of English. 

‘ This corruption of the native tongue is largely due to two causes because 
the children in the schools, contrary to the custom of other nations, ever since 
the coming of the Normans, have abandoned their own language and are 
compelled to construe in French: also because the sons of noblemen m their 
very cradles are instructed in the French language Hence people m the 
country districts, wishing to be like them, strive to the utmost to be French, 
that they may seem more respectable (ut per hoc spectabiliores videantur) ’ ” 
In the following paragraph Professor Fynes Clinton cites a passage from M 
Paul Meyer to the effect that the exunction of English, “ which appeared 
probable at the time that Higden wrote, would have been profitable to 
humanity.” 


63 



THE PROSPECTS OF DEMOCRACY 

nations who will some day play their full part in 
Mazzini’s orchestra. 

There is only one universal language that all men 
can use and understand-i-the language of feature and 
gesture. Side by side with that there are certain 
conventions which can be universalized, such as figures 
and mathematical symbols or mapmakers’ signs# For 
the rest, there is no royal road to the understanding 
of nations. We can only learn to understand as many 
languages as possible or, better still, use the many other 
pathways to the understanding of nations, through 
their music, their art, their buildings, their customs 
and institutions — all the things which reveal the soul 
within, whereas a made language, and even a secondary 
language, only limit, distort, and obscure. 

I come to a fourth mechanical agency — ^travel. We 
English are a nation of travellers. We used to be, 
and still are, great explorers and adventurers; in these 
latter days we are great tourists also. * But does travel 
promote international understanding.?. Perhaps, if we 
judged ourselves as tourists by the tourists of other 
peoples who come to us, we should say emphatically 
No. Consider, for instance, the kind of book which 
our publishers find that it pays them to produce for 
the tourist public — ^volumes in which all the stress is 
laid on two features, the comfortable and the picturesque, 
and very small consideration is given to the people, who 
are too often, even in countries like Italy, patronizingly 
described as “ the natives.” Take one particular in- 
stance, We were the earliest people to climb the 
Alps, and we have been climbing them ever since, 
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for about 150 years. But have the hundreds of 
thousands of English visitors to Switzerland, and the 
thousands of hotels mainly peopled by the British, 
knit any special relationship between Britain and 
Switzerland? Do the names of Boecklin and Hodler, 
for instance, mean anything to us? Do we even know 
that the latter’s work is represented on the Swiss bank- 
notes with which we pay our hotel bills? 1 What do 
we know of Switzerland as a democracy, or as a tri- 
lingual Commonwealth?* 

The fact IS that travel is an art, an art of observation, 
of encountering new peoples and problems, of welcom- 
ing and enjoying the diversities of mankind. But the 
whole business of the modern tourist agency seems to 
be to preserve you from these thought-provoking 
encounters, to convey you, say, from Newcastle to 
Zermatt or Grindelwald with your national suscepti- 
bilities as unruffled and your comfort as undisturbed 
as if you were a parcel of eggs. The Englishman’s 
shell must at all costs remain uncracked. 

What is the remedy? How can we come to travel 
more intelligently? Would-be travellers are often 
advised to embark on a course of preparatory study. 
This brings me to my fifth and last mechanical agency 
— information. I am the last person in the world to 
decry history or any other systematic study; but to cram 
up facts and dates for a journey is no more enlightened 
or more profitable than to cram them up for an examina- 
tion. The man or woman who has prepared for foreign 
travel in this way is no more fitted to go abroad than 
the man who has studied the labels in a picture gallery 
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is to be an art critic. A little knowledge is a dangerous 
thing, particularly when it involves a temptation to 
refrain from using one’s eyes, ears, and brain. Baedeker, 
the Encydopadta Britannka^ and, I would add, the 
Cambridge Modern History^ are excellent servants but 
very bad masters. The way to the understandfng of 
a foreign nation is not primarily through its history, 
or its government, or its public institution s-J— still less 
through its railway time-tables and hotel advertise- 
ments — ^but through its life. Sometimes its life is a 
living embodiment of its history — thus “ Irish history,” 
it has been said, “ is for Englishmen to remember and 
for Irishmen to forget/’ — ^sometimes it is a reaction 
against it, as in present-day Italy and, to some extent, 
in the United States and some of our own Dominions. 
To know a few Italians of the younger generation is, 
just at this moment, a better passport to the under- 
standing of Italy than to have Mommsen, Gibbon, and 
Gregorovius at one’s fingers’ ends. It is a great thing 
to be able to travel light, with little baggage, baggage 
of the mind as of the body. You will enjoy your 
library all the more when you get home. 

It is time to sum up this gloomy review, t Am I then 
opposing, you will ask, the extension of international 
contacts through government, commerce, travel, study, 
and the international language that is coming to be 
known as Geneva French? I 

By no means. I favour all these agencies. Only 
I say, by themselves they are not enough, i Automatic 
internationalism is not enough». By itself it is life- 
less and useless for our purpose, which is to create 
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goodwill through understanding. It needs to be 
vitalized. 

*How can it be vitalized.'* I have indicated the answer 
in my title — ^by means of Education. 

What is the function of education in connexion with 
interifationalism? Is it to teach the history of foreign 
nations, the geography of the five continents, modern 
languages, and the Covenant of the League of Nations.? 
I Yes, all this is valuable, but it is all subsidiary.' The 
most important thing of all is for our teachers to teach 
their students to open the windows of their minds\ 
so that when they leave school or college they are 
ready to learn from life. 

Many years ago a fellow student of mine who had 
just won a First and a Fellowship remarked to me in 
an unguarded moment: “Thank goodness, now I 
shan’t have to do any more thinking! ’’ I am sorry 
to have to admit that he is a Professor to-day! What 
he ought, of course, to have said was, “ Thank goodness, 
now I shan’t have to do any more remembering! I can 
look round and think for myself.” 

If our educational system is to help us in the promo- 
tion of international understanding it must become less 
rigid, less mechanical, less cramped by cut-and-dried 
requirements; above all, » it must give teachers of all 
grades a better chance for keeping their special interests 
alive and refreshing them by change of scenq. Our 
universities and our training colleges, too, if they are 
to justify their existence, ought to be centres of ideas, 
places sought after by foreigners anxious to be in con- 
tact with what is going on in our minds. Moreover, 
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jexchanges of teachers, not of university teachers only, 
but of secondary teachers and indeed teachers of all 
kinds, ought to be greatly multipliech 

What of the language difficulty? I shall be asked. 
We ought to look forward to the time when every 
teacher will know at least one foreign languagd' tvell 
enough to be able to take a class of foreign students 
after a brief period in the country. Moreover, in the 
case of the United States and the Dominions this 
difficulty does not exist. Nothing is more needed to 
improve Anglo-American relations than a body of 
resident British teachers in America and of American 
teachers here. 'They would supply a standing correc- 
tive to the false impressions gathered on both sides of 
the Atlantici We judge Americans by the summer 
visitor; and they judge us by our winter tourists, who 
dash through the country in sleeping-cars, from the 
Atlantic to the Pacific, delivering the same address, 
or variations on the same address, at every city on their 
road, and returning home with a sackful of dollars and 
a hearty contempt for the people of the United States. 
Our teachers, even at their weakest, would at least be 
both humbler and more conscientious »than these star 
performers on the international stage/ 

There is one respect in which education has of recent 
years been a positive hindrance to the growth of inter- 
national understanding. I refer to the idevelopment of 
excessive specialization at universities i When I study 
the prospectuses of some up-to-date institutions of 
learning — I am not now thinking so much of this 
country — I am appalled, both at the herd of professors 
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and lecturers and at the minute subdivision of depart- 
ments. Universities in some countries are coming to 
ibe organized like factories, with watertight barriers 
between department and department^ The question 
has been asked as to what the Founder of Christianity 
would do if he came back and saw the multiplicity of 
sects who invoke his name. Similarly one feels inclined 
to ask what Plato and Aristotle would do if they came 
back and found the multitudinous rags and tatters into 
which industrious specialists have divided the seamless 
garment of their thought. They would have to look 
in a dozen or more pigeon-holes for some part of the 
study of their ideas; and they would find hardly any 
•one who really understood them because hardly any one 
had studied them as a unityi It is said that some 
of the defects of that much-criticized document, the 
(Treaty of Versailles, are due to the fact that it was 
drawn up by specialists, and that no single mind grasped 
it as a whole .before its completion » It is one of the 
greatest dangers of modern life that we are inclined 
to give up the attempt* to study difficult problems as a 
wholei. We relieve our consciences by flinging parts of 
them to specialists who, in their turn,/ disclaim respon- 
sibility for general conclusions y This habit of mind 
is ruinous to internationalism? for to have an impres- 
sion of a foreign country as a whole, of its spirit and 
atmosphere, is an indispensable preliminary to an 
understanding of its detailed problems. You can no 
more study France, Italy, or the United States piece- 
meal than you can study Plato piecemeal. I have had 
occasion sometimes to see the results of attempts to 
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study Britain piecemeal, to study, for instance, our 
party system, or our educational system, or even intel- 
lectual and social movements like Guild-Socialism or 
the W.E.A., without any general knowledge of the 
background. I am sure that if you had read these 
disquisitions you would have felt as I did: “It*is all 
so hopelessly wrong that it is impossible to know where 
to begin correcting it.” From the technical point of 
view, as a thesis for a degree, such a production may 
be a wonderful piece of research. But it does not 
even “ deviate into truth.” 

» It is the old story of the operation which was com- 
pletely successful, only the patient died* Do not let 
us murder foreign countries in this way. » Let us take 
for our model not the specialism of the nineteenth 
century but rather the humanism of the sixteenth/ 
Erasmus learned more about England through his 
talks with More and Colet than the thesis grubbers 
will ever learn in the Record Office. 

But how can one get this general impression, this 
impalpable atmosphere of foreign countries? iBy a very 
simple means, at any rate in a sea-port and commercial 
centre — by improving our conditions of hospitality^ 
If we take our professions of internationalism seriously 
we ought to see to the establishment, in every impor- 
tant city, of an international centre, at once a social 
club and an intellectual meeting-ground, where strangers 
who desired to get to know Britain and British life 
would be welcome. It might, perhaps, be attached to 
the Public Library or to the Municipal Buildings; 
and the entertainment, social and intellectual, ought not 
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to be confined wholly to the shyer and more specialized 
sex. Women have not yet realized the part they 
cap play in promoting vital international contacts. 
It is so much easier to go to a League of Nations 
Union meeting than to entertain a Dutchman or a 
Spaniard at tea. iBut the latter is real internationalism, 
while the former may mean a brief thrill and nothing 
more/ 

How can we secure that our international contacts 
remain real and alive? There is no fool-proof system 
for establishing international relations, and, when I 
think of a personality like Earl Grey, I am almost 
inclined to say “i Internationalists, like poets and teachers, 
are born, not made/’ But even a born teacher may 
benefit by a practical suggestion, so I would venture 
to put forward three guiding principles. 

Firstly, an international contact, to be vital, must 
be a contact between personalities. Each side must 
be itself. Do not let the Englishman try to gesticulate 
like a Frenchman, or encourage the Frenchman to 
imitate our English reserve. Our starch is real starch 
and is acceptable because it is real. French starch 
would be unreal and therefore only ridiculous. • We 
must learn, not simply to tolerate the idiosyncrasies, 
what we are inclined to call the bad manners, of others, 
but to enjoy theip^ If the foreigner wants us to be 
ourselves, we must let him be himself, not what we 
think he ought to be, or what he would be if he hadi 
had an English public school education. Otherwise 
‘intercourse will merely degenerate into an exchange 
of the polite and meaningless formalities of which we 
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have seen so much in the diplomacy of recent yearsl 
The old affinity between France and Scotland must 
have been partly based on a common regard for intel- 
lectual frankness and integrity. And is it not perhaps 
just that which has enabled a Socialist Premier so 
unexpectedly to reawaken the tradition of Mary ^ue^n 
of Scots? 

In the second place, a true international contact 
must be a contact* between equalsi There is no 'more 
deadly foe to international goodwill than patronage or 
condescension. How many a gift has been spoiled by 
the manner of its giving! The British and American 
peoples are the two most open-handed peoples in the 
world — ^but the two peoples most prone also to the 
defects of philanthropy. The first duty of a philan- 
thropist, after he has given, is to know how to receive. 
We have a signal instance of our incapacity in this 
respect in our recent reluctance to let the Austrian 
people, in the shape of their National Opera Company, 
pay us back in the art in which they excel for the material 
aid we have rendered them, l Inequality in international 
relations, as in social relations, always ends by injuring 
the superior party* An obligation unrepaid festers in 
the mind of the debtor. How virtuous we feel about 
paying our debt to the United States! We must allow 
other peoples the opportunity for the same rosy glow, 
even if they unburden themselves of their obligations 
in a manner which appeals to them more than it does 
to us. 

The third principle I would lay down is what I 
would call law of greatest effort. The real artist is 
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never satisfied with easy achievement,* The same is 
true of internationalism/ The easy is only the stepping 
stQne to the more difficult. I know no better illustration 
of my meaning than a phrase I read the other day in 
an article in a German newspaper by a young German 
graduate who recently visited Paris at the invitation of 
a young French League of Nations worker. The two 
met at the station and almost at once were deep in 
political discussion. “ Will not collaboration between 
us be very difficult? ” asked the German. “ St les chases 
ne sont -pas dtfficiles," replied the Frenchman, “ elks ne 
sont fas tntiressantes et nous ne nous en occupons pas" 
(There is the true spirit of internationalism — to make 
of each achievement an opportunity for scaling yet 
more difficult heightsi 

Yet how prevalent is the opposite tendency — the 
tendency to promote the easy contacts and ignore the 
rest, to concentrate on the English-speaking peoples, 
or the so-called Anglo-Saxon peoples, or the European 
peoples, or the white peoples — on any section of 
humanity which has something familiar to offer us as 
against the dark mysterious mass beyond. i But no 
tendency could be more dangerous at the present day; 
for it would lead inevitably to the very perils and 
cleavages we are seeking to avoids It would lead to 
the division of the world into blocs of psychologically 
kindred peoples, aligned according to race or civilization 
or material interest, whereas our whole object should 
be to break down these natural barriers. It is not true 
internationalism, for instance, but sheer laziness, to be 
satisfied with an Anglo-American entente.^ or rather, 
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with a relationship between Britain and Americans 
of British descent. Our aim should rather be to make 
a living British-American relationship an opportu- 
nity for a joint adventure into other more difficult 
realms. 

For such a joint adventure the League of Nations 
affords a magnificent opportunity, and when once the 
United States realize what they are missing they will 
undoubtedly hasten to join. i For the League is a living 
expression of the principles I have enunciated. It is 
a meeting-ground of real personalities, where you may 
witness the clash, not of interests only but of tempera- 
ments. It is a meeting of equals, great and small, rich 
and poor, white, brown, black, and yellow. There is no 
better education in international problems than to listen 
to its discussions and to watch the play of mind of their 
participants 4 I hope that there are some at least in my 
audience to whom I can say — “ We shall meet again 
at Geneva, next September.” 

One last thought. It has been said that the man who 
makes two blades of grass grow where there was but 
one before is a benefactor to mankind. That was a 
nineteenth-century apothegm characteristic of an age 
which gloried in material production. We of the 
twentieth century have a more difficult problem before 
us, not the increase of the world’s resources but the 
inter-communication of its wisdom, the interpretation 
of its rich diversities of national inheritance and achieve- 
ment. So let us rather say, i“ Blessed is the man who 
has added one link to the chain of understanding where- 
with we are girdling the world*” 
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» For the world of our vision is no single field of 
waving grain, every ear like its fellow and blown the 
same way by the same breeze, but an infinitely diversified 
landscape, seen, as an airman would see it, from above, 
land and sea, city and country, cornland and pasture, 
orcharS and forest, all placed at the service of man, of 
a humanity united in one great community of mutual 
understanding/ 
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It is a common theme among the pessimists that the 
world has relapsed since the armistice into a temper of 
nationalism which* renders illusory the hopes and dreams 
of internationalism so widely entertained during the 
war. These two movements or moods, nationalism and 
internationalism, are regarded as opposing and mutually 
exclusive, and the very evident ascendancy of the former 
is too often unquestioningly accepted as involving, if 
not the final defeat, at least the indefinite postponement 
of the latter. If this were really so the outlook for 
mankind would be black indeed, for nationalism, not 
only in Europe and America but throughout the world, 
jis clearly a rising power. But the belief that national- 
ism and internationalism are incompatibles, although 
superficially plausible, is based upon ignorance of 
men and nations and a complete misunderstanding of 
'the two movements themselves. As this belief is 
^widespread and is acting as a serious hindrance to 
the advance of a real understanding between nations, it 
may be worth while to subject it to the test of a brief 
analysis. 

Let us look first at the complaint brought by the 
disillusioned idealists and anti-nationalists against the 


* Contributed to Fomgn Affasrs, New York, June 15, 1923. 
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post-war world. What is the general indictment that 
lurks behind the manifold grumbling about the Balkan- 
ization of Europe, the unreasonableness of France, the 
commercialism of Britain, the impenitence of Ger- 
many, the self-assertion of the Little Entente states 
and bl* the British Dominions, and the recrudescence 
of isolationism and Monroeism in the United States.? 
We are often told, when these topics are mentioned, 
that the world has relapsed from the principles and 
standards of internationalism into a state of blind and 
unreflecting nationalism. But, when we look at the 
facts, this explanation is obviously insufficient. If 
nationalism were really rampant in East-Central Europe 
how could the Little Entente between Czechoslovakia, 
Rumania, and Yugoslavia ever have come into existence 
or been maintained for three years? How indeed could 
these three states and their Polish neighbour, all of 
them inhabited by a variety of peoples, have succeeded 
in preserving their identity at all? Or how, if nation- 
alism were the world’s ruling passion, could the British 
Commonwealth, with its manifold variety of peoples, 
have been held together? How could France have 
maintained the unity of her empire, or even of her 
newly integrated home country? How could Hlmgual 
Belgium and trilingual Switzerland have survived? 
How, finally, could the United States have avoided 
serious conflicts with the unassimilated nationalisms of 
millions of her recent arrivals? Clearly, even if we grant 
that nationalism has been one of the forces at work, it 
has not been the most powerful and determining factor. 
What we really find, when we examine the counts of 
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the indictment against the post-war world more closely, 
is that the policies complained of are quite as marked 
in the case of states consisting of several nations acting 
in co-operation as in those consisting of but a single 
'nation. The real trouble in fact is not nationalism, in 
any of the many forms which that movement is Capable 
of assuming, but something which may be described 
I by the less romantic and more comprehensive designa- 
tion of selfishness.. In other words, the indictment 
^should be drawn not against nations but against states; 
i*not against statesmen acting as the spokesmen of nation- 
alities and the interpreters of nationalism but against 
statesmen acting as the instruments of sovereign states, 
great or small, uni-national or multi-national; not 
against Mr. Lloyd George as a Welshman, M. Briand 
as a Breton, President Masaryk as a Slovak, M. Venizelos 
as a Cretan, but against the policies of the British 
Empire, the French and Czechoslovak Republics and 
the Kingdom of Greece. 

Some such relapse into selfish policies was almost 
inevitable after the strain of war and of war-time co-opera- 
tion. We are not concerned here with its details or 
degrees — ^with the question whether it would have been 
possible, by wiser and more far-sighted statesmanship, 
to have prevented the pendulum from swinging back 
so far. What is important for our present purpose is 
to note that the existing political troubles \of the world 
\\ arise, not from the passipns of nations but from the 
^policies of states,^ and that it is with the adjustment of 
Ithese policies, not with the sublimation of national 
. passions, that constructive political work in the field 
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^ of foreign affairs is concernedi Internationalism, in the 
political sense in which the word is customarily used, 
is in fact concerned with promoting the ico-operation of 
states, not with controlling or even canalizing the undue 
self-expression of nations^ It is unfortunate that this 
vital truth should be concealed by the vagaries of our 
political terminology* ’The League of Nations is, of 
course, a misnomer. It is a LeagM of States, and it 
will be subject to perpetual misun^rstanding if it is 
thought of as anything else. If Ms membership is 
extended to Ireland and not to Sciand, to Haiti and 
not to the Afro-American nation, > Bis because Ireland 
and Haiti have a distinct political sSus which Scotland 
and the negroes of the AmpinVar^^nntinp.nt c^alinot 
claim. 

The work of internationalism, then — or, as it would 
be more properly called, the work of inter-state organiza- 
tion — ^is concerned with the mutual relations of sovereign 
bodies, however composed, and has nothing directly 
to do with the relations of nations. 

From this it would appear that internationalism and 
nationalism, so far from being conflicting forces, do 
not impinge upon one another at all, and that the current 
impression to the contrary is completely unfounded. 
Nevertheless there is no smoke without fire and it will 
probably be felt that the above summary analysis does 
less than justice to the common view. Theoretically 
and in principle, it will be said, the two movements 
dweU on separate planes and ought not to conflict. 

I But in point of fact they frequently do.i Both in Europe 
and America there is a large admixture of what cannot 
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be described otherwise *thaii as nationalist sentiment in 
the conduct of affairs of state. To explain why this is 
so and to understand its significance 'we must subject 
the whole movement of nationalism to closer scrutiny, 
It is difficult for a European to discuss this subject 
with Americans, not merely because of the differences 
in current nomenclature which have already been men- 
tioned but because the whole course and direction of 
national sentiment has been different on the two sides 
of the Atlantic. The nations of the American continent, 
north and south, are not only far younger than the 
nations of Europe, but they have also come into existence 
through a wholly different historical process. Neverthe- 
less the resultant sentiment of nationalism is of much the 
same character in America as in Europe, and the like- 
ness will undoubtedly become more marked as the 
accidents of origin are smoothed out by the normal 
processes of development and the life of the two conti- 
nents tends more and more to beat with a similar pulse 
and^ rhythm. The nationalism of America, or at any 
rate of the United States of America, to use a phrase 
of Mr. Van Wyck Brooks, lis coming of age< The 
difference between fifteen and twenty-five in the life 
of an individual is akin to the difference between one 
century and three or four in the life of a nation. When 
the youth of fifteen has come to forty and the man of 
twenty-five has touched fifty, the- common element 
in their experience becomes much more apparent. 
The same will be/ true of the inner experience of the 
nations of Europe and America as the generations 
go on. , 
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What is nationalism? It is a movement or manifesta- 
tion of the»sentiment of nationalityv It is often employed 
in. a derogatory sense to denote a violent, intolerant 
and even aggressive manifestation; but it may equally 
well be employed of manifestations of a n:iore equable 
tempA. It will, however, conduce to clearness in the 
discussion to set aside the term nationalism and to deal 
rather with “ nationality ” and “ nation ” than with 
their manifestations in “ nationalist ” movements of 
various types. “• Nationality,” then, is the group-con- 
sciousness of which nationalism is one of the outward 
expressions; and a nation is a body of people bound 
together by the particular form of group-conscious- 
ness described as “ nationality ” or “ the sense of 
nationality.”* 

What IS this particular form of group-consciousness 
which constitutes nationality? What is it that dis- 
tinguishes a nation or body of people held together by 
a sentiment of nationality from other human groups 
and corporate bodies? It is easier to say what a nation 
is not than to define satisfactorily what it is. As we have 
seen, it is not a state or political body. The English 
nation is something different from the British Common- 
wealth and (though this is not so commonly recognized) 
the American nation is something different from the 
American Commonwealth. English nationality does not 
necessarily imply British citizenship, nor did Henry 
James cease to be an American when he surrendered 
his American citizenship during the war. Again, a 
nation is not a church or religious body. Turkish 
nationality is something different from Mohammedanism 
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and Jewish nationality is something different from 
Judaism. It is true that practically all Turks are Mos- 
lems and that many, if not most, of those who share 
the sentiment of Jewish group-consciousness share also 
m the Jewish religious belief and observances; but the 
distinction between church and nation, though fret^uently 
denied by Jews, as the distinction between common- 
wealth and nation is denied by Americans, is nevertheless 
undeniable. 

Again, a nation is not a territorial unit. There are 
probably more Irishmen outside Ireland, more Nor- 
wegians outside Norway, more Jews outside Palestine, 
perhaps also more Scotsmen, Slovaks and Letts outside 
Scotland, Slovakia and Latvia than in the compact 
area of territory with which their national sentiments 
are related. 

Again, agnation is not a race. None of the existing 
nations, not even those who, like the Jews, have laid 
most stress on purity of stock, correspond to the racial 
divisions and subdivisions of the anthropologists. The 
attempts made at repeated intervals by anti-Semitic 
writers such as Houston Stewart Chamberlain in Ger- 
many and less doctrinaire and more frankly abusive 
writers in America, to enlist racial prejudice in the 
cause of nationalist intolerance spring from pure ob- 
scurantism. 

Finally, a nation is not a linguistic unit. The English- 
speaking peoples, whether un&er the Union Jack or 
not, are, with one exception, not English; neither are 
the German-speaking Swiss and Austrians German, 
nor the French-speaking Swiss and Belgians and Can- 
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adians French. Conversely, cases occur in which 
national sentiment exists not only, as in English-speak- 
ing North America and Australasia, without a national 
medium of expression, but without any common medium 
of expression at all. Among Welshmen, for instance, 
there Is a large mass who know no Welsh and a very 
considerable body who know no English, and the same 
phenomenon can be found on a smaller scale in Ireland. 
Thus these two bodies of Welshmen and Irishmen, each 
of them participating consciously and deliberately in 
the deep-lying sentiment of their nationality, have no 
means of communicating with one another in speech — 
an example which is striking not so much for the 
light it throws on the vicissitudes of Welsh and Irish 
history as for the revelation it affords of the inadequacy 
of words as a means for the expression of thought. 
Another example of the same kind is the survival of the 
Jewish national consciousness in spite of the varieties 
of Jewish speech. An heroic effort is now indeed being 
made to revivify Hebrew and make it the current speech 
of the Jewish homeland in Palestine. This experiment, 
like the parallel experiment in Ireland, may possibly 
succeed, but it is possible that such success may be 
accompanied by a narrowing and stiffening of the 
national soul. On the other hand it may fail; but its 
failure, whilst in some ways regrettable, would cer- 
tainly not entail the disintegration of the Jewish national 
personality, which has survived far deeper disappoint- 
ments during its long and chequered career. The fact 
is that we are only at the beginning of the study of the 
inter-relations between language and personality, whether 
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individual or national. Students of phonetics, of music, 
and of psychology have yet to join hands in investigat- 
ing the sub-conscious region whence proceed the infinite 
variations of pitch and intonation, of idiom, metaphor 
and symbolism, of gesture and phonation which, to the 
student of modes of human expression, are like a" warm 
covering of flesh and blood over the bare skeleton of 
a mere vocabulary. 

If a nation is neither a state nor a church nor a race 
nor a geographical or linguistic unit, what is it? No 
definition is satisfactory in a matter which goes so 
deep or has such wide-spread ramifications, but the 
following put forward by the present writer some years 
ago, may at least serve as a working basis :/« nation ts 
I a body oj people united by a corporate sentiment of peculiar 
intensity, intimacy and dignity, related to a definite home 
country^ 

V National sentiment is intense: men feel towards their 
nation as towards something which plays a large part 
in their life and inner experience. How intense this 
feeling is can be tested by the joy which every normally 
constituted man feels when, after sojourning in a strange 
atmosphere, he is once more brought into contact with 
his nationality, whether it be in a gathering in a strange 
country or on his return to his territorial base. The 
Englishman who feels a catch in his throat when he 
sees the white cliffs of Dover after an absence in 
distant lands (whether under the Union Jack or not) 
and the American who raises his hat to salute the Statue 
of Liberty as he steams into New York harbour, 
are both giving expression, not to their sense of 

8 + 



NATIONALISM AND INTERNATIONALISM 

ipatriotism or state obligation, but to their sense of 
nationality 

V .National sentiment is intimate: whether it be mainly 
compounded of influences of heredity (as in Europe), 
or of environment, as in the older Americans, or whether 
it be something newly acquired and deliberately cherished 
as among the new arrivals, it is something that goes 
deep down into the very recesses of the being. Euro- 
peans are accustomed to believe that nationality is some- 
thing so intimate that it cannot be acquired; nationality 
to them is akin to the family; it is the element of heredity 
which is paramount. Americans on the other hand are 
accustomed to the idea of an acquired nationality, but 
perhaps do not always sufiiciently realize how intimate 
such an acquirement may be. The nationality of a 
European and the nationality of fa. recent American 
may perhaps be compared to a man’s relation to 
his parents and his relation to his wife. Both senti- 
ments are intimate; both can legitimately be compared, 
in the sphere of personal relations, to the sense of 
nationality in the wider sphere of corporate relations. 
But the one is hereditary, the other is elective. The 
European and the older American are born into their 
nation; the recent American has chosen his nationality 
and attached himself to it as to a wife. And, as parent- 
age and marriage both go to make up a complete 
personality, so nationality, even among members of 
the older nations, will not be complete without an 
element of election and deliberation, or, to use a more 
appropriate term which the war brought home to so 
many, re-dedication. 
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National sentiment is dignified: it is on a larger and 
grander scale than a man’s feeling towards a country or 
a parish, a club or a group of professional or other 
intimates, however warm such a feeling may be. No 
outsider can judge at what point a group attachment 
related to a definite territory reaches the degree of 
dignity entitling it to be described as national. Is Malta 
the home of a nation or is it a mere municipal port of 
call? Is Newfoundland the home of a nation or a mere 
elderly colony? Was Virginia ever a nation? Was the 
Old South ever a nation? Every student of these prob- 
lems of sentiment must make these nice valuations 
for himself. In general we can only say that a nation 
is a nation, however small its territory, when its 
members feel it to be one and bear themselves accord- 
ingly. It is not walls_ but men that make a city,’,’ 
said the (Sreek orator long ago; and it is not space and 
po^lation but a sense of great things experienced in the 
past and greater lying before in the future, if we may 
thus deepen the implication of a phrase of Renan’s, 
which constitutes the soul and consciousness of a 
nation. 

Every nation has a home. The sentiment of nation- 
ality cannot gather simply round an idea or a memory 
or a programme or about some function or status, such 
as a priesthood or an aristocracy or a Legion of Janis- 
saries. That does not mean that membership in a 
nation, participation in its common life and conscious- 
ness, necessarily involves residence within a fixed area, 
or contact with it by visits or economic ties, i Conscious- 
ness can overleap the barriers and ignore the qualifica- 
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tions fixed by political authority for the^ world of state- 
hood! No period of residence for naturalization is 
required to relate an Emmet born in New York to 
Ireland, or Theodor Herzl the Viennese journalist to 
Palestine, or to defer the acceptance by America of the 
whole-hearted offering of mind and spirit made by so 
many of those lately landed on her shores. But without 
the element of environment, the actual physical territory 
and what man has made of it, to form the framework 
and receptacle, as it were, of the national ideal, the 
sentiment of nationality would lose the warmth and 
concreteness which constitute so large a part of its 
appeal and would disappear into the clouds which have 
swallowed up so many unattached idealisms in the 
past. 

We have defined nationality. Let us now observe 
it in operation in various parts of the world. 

It IS often said that the nineteenth century witnessed 
the tdawn of nationality in Europei Of some parts 
of Europe this may be true, but of Western and Central 
Europe, to which this judgment is usually applied, it is 
certainly untrue. Englishmen were already English- 
men in the days of Chaucer and Langland, and the France 
of Froissart and Villon was already France. So too 
Dante’s Italy, though still only lisping Italian, was 
Italy and, in spite of the unhappy vicissitudes and back- 
wardness of German political history, the men for whom 
Luther translated the Bible were already Germans. tThe 
history of the rise of the different European nationalities, 
from Ireland in the west to the various Slav and Baltic 
peoples in the east, would form a fascinating study, 
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intertwined as it is with the influence of orthodoxy and 
heresy-t— where would Bohemia be without its Hussites 
or Slovakia without its Ludierans? — of music and folk- 
song, of backward-looking romanticism and forward- 
looking idealism, of intellectual leadership, from the 
universities and elsewhere, in history and philology (as 
in Fichte’s amazing panegyric on the German language), 
in literature, geography and archaeology. But until 
the French Revolution, this history is, broadly speaking, 
non-political. Government being still almost every- 
where regarded, according to the feudal tradition, as 
the concern of a special class, the people, in whom the 
national consciousness was alive or in process of forma- 
tion, did not concern itself with what are nowadays 
loosely described as “ national ” problems and policies. 
The territorial lords of Europe, kings and electors 
and grand-dukes and bishops and petty barons, fought 
and plotted and intrigued, extended their frontiers 
hither and thither by conquest, marriage and barter 
and turned the balance of power this way and that 
without enlisting in their causes (which would hardly 
bear too close a scrutiny), the deep-lying passions and 
sentiments which were growing up in the hearts of the 
populations from whom they drew tribute. It was in 
England and Holland ^that nationality was first enlisted 
in the political field, but it was the great outburst of 
the French Revolution which mingled and muddied the 
two streams and brought about a confusion of thought 
and a perplexity in action from which the world, on 
both sides of the Atlantic and of the Pacific, has not 
yet recovered! 
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When President Wilson, picking up a phrase from 
the great mischief-maker Lenin, flung the slogan of 
“ self-determination ” into the world’s arena he was 
using a word capable of many interpretations. But the 
majority of mankind, under the influence of vague 
nineteenth-century shibboleths, understood him to be 
associating himself with the doctrine that every nation 
has a right to be a sovereign state. “ It is in general 
a necessary condition of free institutions,” said John 
Stuart Mill, “i that the boundaries of governments 
should coincide in the main with those of nationalities.” 
What Mill thus cautiously stated as a maxim of con- 
venience (how in all sincerity could an Inhabitant of 
the United Kingdom of England, Scotland, Wales, and 
Ireland put it any higher?) had long since been elevated 
by more ardent liberals into a gospel of indefeasible 
right. The necessary result of such a doctrine, as 
Lenin foresaw and desired, was disintegration — the 
break-up of that bourgeois nationalist society which 
he so detested. 

‘A survey of the workings of political nationalism and 
of the theory of self-determination is instructive/ A 
gospel that claims to be of universal validity and appli- 
cation can only show results in a limited region of 
Europe and Western Asia. It has helped to break up 
the Austro-Hungarian Empire but it has left tri-national 
Switzerland untouched; it has disintegrated Russia — 
if indeed, for most Russians, there ever was, in the deepest 
sense, a Russia — but it has not brought independence 
either to Armenia or the' Ukraine. It has torn Southern 
Ireland from Westminster but has left Scotland, Wales 
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and Ulster where they were. It has taken German- 
speaking Alsace from the German Empire and restored 
it to France; it has rescued the Germanic peasants „of 
Flanders from their invading kinsmen and reunited 
them with their French-speaking fellow-citizens. It has 
destroyed the dream of an Illyrian Republic and brought 
a joint Serbo-Croatian-Slovenian Kingdom into existence. 
Finally, having demolished three autocratic empires, it 
has left the indescribably heterogeneous and multi- 
national dominion of Britain standing upright amid thd 
debris of imperialisms. In otker words, national sentif 
ment, whilst proving an invaluable ally for a movement 
of resistance against the abuses of misgovernment, as 
in Austria-Hungary, or against the pin-pricks of mis- 
understanding, as in Ireland, is unable by its own un- 
aided efforts to make the political map conform more 
nearly to its pattern design. 

Turn now to America. What application can be 
found, either in North or South America, for Mill’s 
doctrine.? Here it is not a question of redrawing a 
political map so as to carve new frontiers to fit old and 
existing nations. It is a case of fitting nations into 
existing frontiers, or rather of helping nations to find 
themselves and be themselves within the fixed frame- 
work of an established political society. The malady^j 
of Europe has not arisen, as is so often said, from its ' 
nationalisms. It has arisen from a simpler cause, from^ 
bad government. Europeans have had to wage a long 
fight, of which the recent war, we may hope and believe, 
is the last phase, against autocracy and its consequent 
injustice, not against the denial of “ rights ” to “ nations,” 
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but against the denial of justice and liberty to men and 
women. The malady of America, on the other hand, 
the growing restlessness and perplexity of which every 
student of the United States must be conscious, arises 
not from bad government (Europe has had to suffer 
more, in these last years, than America from the defects 
of the American constitutional machine) but from its 
nationality problem or problems. It Bounds paradoxical 
yet it is substantially true to say that each continent 
has wrongly diagnosed its malady. i The Europeans who 
have given their lives, from Ireland to Poland and the 
Ukraine, for the cause of self-determination and an 
independent national republic have been waging a 
hopeless battle for an unrealizable ideal. In all three 
countries, diverse as is their present status, Mill’s 
coincidence of government with nationality is a prac- 
tical impossibility. What their champions have really 
been fighting for, if they only knew it, has been con- 
ditions of government which would enable them to 
be themselves — in other words, for the supreme 
political goods, for Justice and Liberty, — ^Justice and 
Liberty for all dwellers in Ireland, for all dwellers in 
Poland and the Ukraine, irrespective of race, religion 
or nationality. 

Americans, on the other hand, who have been much 
concerned in recent years over the external problems of 
their community life, are beginning to look back on 
their muck-raking compaigns with an uneasy sense that 
they have not probed the real roots of the national 
dissatisfaction. It is true that American government and 
American society leave much to be desired; but surely 
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the real problems of America are national, belong, that 
is, to the intimate region of mind and spirit which has 
been spoken of above. Let Europe, from Galway. to 
Lemberg, from Algeciras to Helsingfors, consolidate 
its newly established democracies, establish firm guaran- 
tees of mutual protection among its states, reduce its 
infantile mortality, introduce labour-saving science into 
its homes and factories and ameliorate its plumbing. 
These are the tasks, practical and positive, whether high 
or humble, for a continent, such as Europe now is, of 
self-conscious and satisfied nationalism.^ America’s 
domestic problems are of a different order. They are 
not so much political and social (the tasks in this region 
are clearly indicated and not difficult of accomplishment 
by an energetic and organizing people,) as national in 
the deepest sense — to work inwards from the influences 
of environment to the unalterable values of heredity, to 
discover the quality and substance of the diverse popu- 
lations that have married themselves to this great 
continent, and to make the men and women, and still 
more the children, who have entered into the new 
national consciousness at home and at ease, in the 
deepest region of their manifold natures, in the home 
of their choice. 

Once theiproblems of nationality and the problems of 
statehood and citizenship have been disentangled, they 
will easily yield to treatment* It is from their century- 
old confusion that so much mischief and bloodshed 
have arisen, whether in the insane German design to 
base the dominion of the world on the “ culture,” that 
is, the intimate expression of a single people, or in the 
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futile and suicidal efforts, now happily discredited, of 
the straitest sect of “ Americanizers." The way is 
becoming clear, then, both in Europe and America, for 
a real internationalism, in the truest and purest sense 
of the word. 

Tor /internationalism, properly understood, is not 
contact between states; nor is it contact between super- 
nationalists and cosmopolitans who have torn themselves 
loose from affiliation with their nation/ It is at home 
neither round the green table of the diplomatists nor 
“ above the mSlee ” with the minority minds. True 
internationalism is contact between nations in their 
highest and best and most distinctive representatives 
and manifestations. The true contact between the West 
European national triangle which is so disquieting the 
world must be a contact, not between trust-magnates 
or labour-leaders or even statesmen from the three 
countries, but, so to speak, between Shakespeare, 
Moli^re and Goethe. It is the most characteristic 
figures of a national literature who are also the most 
international, and it is through them that understanding 
must come. Our efforts at internationalism have failed 
hitherto because they have followed the line of least 
effort. Any fool can book a ticket for a foreign country, 
just as any fool can learn Esperanto. But contacts so 
established effect nothing. They tell us no more than 
that the German or the Frenchman is a human being, 
a father, a workman and a lover of beer or coffee, which 
we knew before. It is through a deeper exploration 
and enjoyment of the infinite treasures of the world’s 
nationalities, by men and women whose vision has been 
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trained and sensibilities refined because they themselves 
are intimately bound up with a nation of their own, 
that an enduring network of internationalism will some 
✓ day be knit and a harmony of understanding established 
in a world of unassailable diversity. 
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THE THINGS OF MARTHA AND THE 
THINGS OF MARYi 

Politics were made for men and women, not men 
and women for politics. It is the realm of Mary, not 
that of Martha, which holds the master key to the 
happiness of mankind. 

We shall realize this better after a brief survey of 
the nature and problems of these two contrasted realms. 
The contrast between them is as old as the dawn of 
self-consciousness, the revolt of the individual against 
the tyranny of the tribe or herd; and it was formulated, 
if not for the first time, at least in the most explicit and 
memorable shape, by the teacher who has done most 
of all men ever born to strengthen and deepen the sense 
of individuality, who came, in his own words, to give 
men life and to give it more abundantly. In teaching 
men to draw the distinction between their duty to 
Caesar and their duty to God, as in the words he let 
fall amid the family at Bethany, and in his whole 
doctrine of the kingdom and his attitude toward the 
constituted authorities, Jesus set forth a view of the 
relation between personality and nationality, on the 
one hand, and political obligation, on the other, which, 
if it could once become the common property of man- 

' Contributed to the Century Magazine, New York, 1923. 
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kind, would be the surest safeguard of peace: for it 
would remove the deepest and most passionate causes 
of difference from the political arena. 

Wherein does the realm of Martha consist? What 
exactly are “ the things that are Caesar’s,” with which 
statesmen and citizens are concerned? 

The best definition of the material of politics is the 
old Roman definition enshrined in our English word 
“ republic.” Res publica, the public thing, is that which 
is public or common to us all, the common basis of 
our separate existences. This common basis is, of 
course, an external and material basis. The common 
thing, or, as it may also be called, the public interest, 
is the outward order, the visible framework of society, 
what the Greeks called the equipment or dramatic 
appurtenances which enable us each to play our part 
in our individual lives. Without this common basis we 
should be units in anarchy; with it we are citizens, 
but not necessarily full-grown men and women. 
Politics is the art or business of adjusting these common 
affairs, and to be politically minded is to have a natural 
or acquired interest in this task of management or 
government. 

During long periods of human history, especially 
during or after times of great social disturbance, or in 
times when the social equipment was being rapidly 
developed, the art of government has been generally 
regarded as the supreme art, and the perfection of 
external organization has been considered the chief and 
almost only test of civilization. The rulers of men, 
whether monarchs or statesmen, soldiers or civilians, 
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have filled the history-books with their achievements 
and the market-places of cities and townships with their 
statues. Darwin, living quietly m a London suburb 
while he was revolutionizing the outlook of his gener- 
ation, was almost abashed at receiving a visit from 
Gladstone, while it was Goethe the Hof rat of Weimar 
quite as much as Goethe the poet who preserved his 
self-respect while Napoleon was sweeping through his 
country. But we of the twentieth century, brought 
sharply into contact with civilizations which have 
succeeded where ours have failed and failed where ours 
have succeeded, are beginning to alter our standard of 
valuation. We are beginning to realize that politics and 
government are only one side, if an important side, 
of the work of civilization; that they involve certain 
qualities and a certain training which are unevenly dis- 
tributed throughout the world, unevenly distributed 
even through the civilized countries. It is perhaps in 
Russia, which we may call “ backward ” or “ advanced ” 
according to our predilections, that the old valuation of 
civilization in purely external terms is, on the surface 
at any rate, being most tenaciously adhered to. 

Two peoples in the roll of history have shown con- 
spicuous aptitude for government, the Romans and the 
English. Other nations, some of whom it would be 
invidious to mention, have been strikingly successful 
in what may be called pseudo-government; that is, in 
employing political means for other than political pur- 
poses, in using “ the public thing ” for private and 
personal ends. But “ politics ” in that sense of the 
term has nothing to do with government or politics 
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proper: the corrupt politician is as different from a 
statesman as a mediaeval alchemist was from a chemist 
or as is the vender of a worthless drug from a con- 
scientious physician, or a vaudeville performer from a 
great classical actor. Indeed, the vaudeville performer 
is pursuing a far more honourable calling than the 
politician, for he is frank and open in the acceptance 
of a second-class and imitative activity, while the politician 
is deceiving the people, and often himself as well, in 
reducing one of the most difficult and responsible of 
human activities into a competition in commercial 
bargaining and adroit intrigue. 

What are the qualities which brought success to the 
Romans and the English in their work of government 
and enabled central Italy and southern Great Britain 
to become centres of great empires.? Governor Hadley 
in his study of “ Rome and the World To-day,” has 
lately drawn attention to the remarkable similarity in 
physiognomy between the old Roman rulers and the 
American governing type of to-day; and there is no 
doubt that the work of organization carried on by 
Roman public men and their compeers in Great Britain 
and America has left its imprint in their faces. The 
distinctive qualities required for such work may perhaps 
be summarized in two characteristics, public spirit and 
judgment. 

What we call “ public spirit ” is a moral quality ^ 
particular and highly specialized form of unselfishness. 
It involves a concentration upon the public welfare of 
a zeal and a devotion which the non-political man, 
whether he be more intense or merely more sluggish in 
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his attachments, prefers to bestow elsewhere. What 
we call “judgment,” on the other hand, is an intellectual 
quality , a particular and highly specialized form of 
intellectual activity. It involves the power nf talring a 
mass of facts, together constituting a “ political situa- 
tion,” s urveying them as a whole and fram i ng a practica l 
d_ecision — a decision leading to action . To have a good 
judgment about a situation is not the same thing as to 
have an understanding of such a situation in all its 
bearings. Englishmen have not governed India by 
understanding her, nor did they quell the great Mutiny 
in 1857, which would assuredly have proved fatal to 
their rule had they been differently constituted, by their 
power of comprehending the motives which produced 
it. They held their ground by their power to com- 
prehend, not the underlying farts , but the urgent facts. 
and by their ability to decide as to “ the next step.” 
Just as public spirit, in its most concentrated form, 
involves a certain emotional abdication, so judgment, 
especially in an emergency, involves an intellectual 
abdicat ion. The statesman, faced by the necessity of 
framing a practical decision, cannot afford to look too 
deeply into causes or to cultivate too nice a sense of 
intellectual consistency. 

To sit on a committee is, for any one who has a keen 
intellectual life of his own, to suffer a species of martyr - 
dom; in the process of arriving at a decision all the 
fine edges of the mind have to be rubbed off; or, if 
the victim resists, he earns the reputation of a bore 
who turns a business meeting into a philosophic dialogue, 
and seeks to apply to the world of mundane affairs, to 
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drains and dispensaries and school management, the 
speculations that wiser men, who put things in their 
proper places, reserve for an evening discussion over 
the fragrance of a cigar. 

The Roman and the Englishman both founded 
empires created by the genius of a single people and 
inspired, if not governed, from a single centre. But 
the age of empires is passing . The Empire of England 
has become, in designation and already in large part 
in fact, a multi-national “ British commonwealth ” and 
the other large-scale and heterogeneous dominions, the 
French, the Dutch, and, in its own distinctive way, 
the American, are grappling with similar problems. 
The true imperialist to-day is an internationalist. His 
scope can extend to nothing less than the whole planet. 
Augustus drew his frontier at the Rhine, and even 
twenty years ago Cecil Rhodes set limits to his states- 
man’s vision; but the modern Caesar, surveying the 
problems of the post-war world, must needs let his 
gaze travel round the globe. For while the qualities 
required of statesmen have remained unchanged, while 
public spirit and sound judgment are as indispensable 
to a Hoover and a Robert Cecil, to a Poincare and a 
Mussolini, as they were to Augustus or the British 
makers of modern India, the nature of the material for 
which thoss -q ualities are required has change d beyond 
recognition. The industrial revolution and the con- 
sequent interdependence of the parts and peoples of 
mankind have changed the conditions of political 
activity. The problems of the modern world are no 
longer local, but large-scale, no longer concerned with 
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the broils and prejudices of neighbours, but with forces 
which, in the vast sweep of their incidence, affect millions 
of men in all parts of the globe. We are only just 
beginning to realize that the age in which Alsace- 
Lorraine and the Irish question were first-class political 
problems h as passed away be y ond r ecall , and that in 
the new era which has dawned the distinctive problems 
which hold the keys of peace and war and command 
the daily vigilance of statesmen are of a different order. 

Two or three of these may be indicated, if only to 
illustrate the type. No topic of discussion in the chan- 
celleries contains so much material for controversy and 
possible warfare as that of the conservation o f the world’s 
mineral resources . Oil and tungsten, nickel and radium, 
involve no nationality problem. They are political, 
large-scale international material in the full sense of 
the words; and the statesmen who handle the practical 
issues of world-housekeeping — or, to put the words 
into Greek, “ political economy ” — arising out of them 
can do so without a trace, in their plans and policies, 
of national flavour. Here we are alone with Martha 
and her specialized tasks and technique. 

The same is true of another great set of problems 
that is bound to assume increasing importance in the 
work of government — those relating to public health . 
Plague and cholera and syphilis, trachoma and malaria, 
know no national distinctions; there is no American 
health and English health, but only health; no Italian 
plague or Polish plague, but only plague; and as the 
problem is international, calling for uniformity in diag- 
nosis, treatment, and preventive methods, so also must 
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be the outlook and organization of the governing 
minds who deal with it. 

A third and thornier instance is mmmp.rr.igl pnliry 
Much national passion and prejudice have gathered 
round tariffs, but trading, with all that pertains to it, 
is essentially an international profession, and the prob- 
lems arising out of it, from the fraudulent dealings of 
individual merchants to the self-regarding policies of 
peoples, are becoming riper every day for treatment 
on an international scale: that is, by statesmen who 
can look beyond the local issues involved to the wider 
interests of the world as a whole. “ The time may 
even come,” writes one who is not a dreamer, but a 
hardened official, “ when no minister will frame a tariff 
affecting the trade of other countries without previous 
consultation with the countries which it affects, and 
without being prepared to defend it in Council with 
his colleagues of those countries and on grounds which 
he can justify before the whole world.” ^ 

The handling of these and similar problems must 
necessarily be keeping pace with the growth of the 
network of private contacts between country and country 
and continent and continent. The broad effect of 
modern statesmanship must inevitably be to bring 
about world unity, but a unity in the realm of Martha, 
When our modern Caesars have taken the twentieth- 
century world, diagnosed its ills, and provided appro- 
priate treatment, when they have policed and doctored 
and made decent and habitable a world organized and 
knit together for plain people to live in with safety and 

‘ Albed Shipping Control, by Sir Arthur Salter p 280 
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comfort, they will have done no more than lay the 
foundation of a civilized world society. What remains 
— and it is the better half — ^is of the realm of 
Mary. 

If the things of Martha are rooted in the common 
life of man in society, the “ hatter things ” that Mary 
cared for are rooted in the inner life of the huma n soul . 
And the chief characteristic of the human soul, what 
constitutes its humanity, is its individuality. No two 
trees, no two dogs or horses are alike, and still less are 
two human beings alike. This hoary platitude, with 
which stone-age man was already familiar, would not 
be worth repeating were it not constantly being ignored 
in practice. But in a society which “ tests ” human 
beings as though they were standard pieces of mechan- 
ism, which loves to create frames and pigeon-holes and 
then to fit its human material into them, which has 
constructed for the use of its citizens sets of orthodox 
trappings for use in this or that walk or groove of life 
and is indignant when men and women prefer to walk 
along God’s highway of earthly existence in the gait 
and guise that pleases them, it is well worth while to 
emphasize the glory of human uniqueness. 

If men and women cannot be made to a pattern, 
neither can nations. If diversity is the glory of human 
beings as human beings, it is also the glory of nations 
as nations. The greatest men that the world has seen 
were also the most completely individual, the most 
different from all other men. Jesus was a Jew, and 
every one who knows the Jewish soul can recognize 
the Jewish quality in his personality. But he achieved 
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his supremacy not by remaining true to the Jewish type, 
but by being himself, by becoming himself. The same 
is true of all the greatest human figures. “ What really 
interests me in Plato,” a distinguished philosopher once 
told me, “ is that part of his work for the understanding 
of which no knowledge of Greek civilization is required.'” 
The remark scandalized me at the time, entangled as 
I still was in excessive preoccupation with externalities: 
but now I understand that its paradox conceals an 
element of vital truth. True, my friend, who had 
been brought up on the classics, did not realize how 
his own knowledge of Greece enabled him to rise with 
Plato above the general Hellenic level to the philosophic 
altitudes above. You cannot think away something 
that you have never thought. Really to understand 
Plato, you must begin your journey by the olives of 
the Ilissus and among the inquisitive crowd of the 
Athenian market-place, and work steadily upward, past 
the shepherds’ huts and the mountain pastures, till 
you emerge on the high peak, with its serene survey 
over land and sea. But the mountain itself, like the 
spirit of those who win their way thither, is far above 
the common life below. Plato is an Athenian trans- 
figured; Shakespeare an Englishman, and yet more 
than an Englishman; Goethe a German, yet not a 
typical German; Dante an Italian, yet a miracle of 
human power and passion for all time. Their greatness 
is built up on their nationality and cannot be disjoined 
from it; but it is distinct and unique in itself. Of all 
the four it may indeed be said that every line that they 
have left us is pure autobiography. They had so com- 
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pletely individualized themselves that every outpouring 
of their spirit has the same personal note. 

And the same, if in a lesser degree, is true of the 
achievement of nations. If Athens and Florence, Eng- 
land, France, and Flanders, have won international 
fame for the production of their national cultures, it 
is not because they strove to be national, to drill their 
people according to a standardized preconception of 
the time, but because they gave Athenians and Floren- 
tines, Englishmen, Frenchmen, and Flemings, the 
occasion and inspiration to be themselves. The natfon- 
ality which we now admire in their work springs straight 
out of their personality, and it is this nationality which 
has made their work international and immortal. 
Devised according to an international pattern, it would 
have been lifeless; devised according to a national 
pattern, it would have remained on a common con- 
ventional level. Allowed to spring up out of the unique- 
ness of individual living and thinking, it has become a 
permanent power in the civilization of mankind. If 
America is disappointed with her national culture and 
its representatives, it is not to systems and programmes 
that she must look for her salvation. 

Let us now set side by side and contrast the two 
kinds of forces or influences. On the one hand we 
have the realm of Martha, the world of politics or 
common affairs, a world of public spirit and efficiency, 
of organization and standardization, always tending 
to enlarge its scale, and now becoming increasingly 
international. On the other we have the realm of 
Mary, the world of the individual human soul, a world 
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personal and intimate, intense in its feelings and attach- 
ments, and capable of inspiring not the duty-bound 
activities of public spirit, but the all-perva dmg and 
intepratirg passinn, alike _iinr.easQnable an d un fa thom - 
able, which we c all love . 

If men realized the difference between these two 
realms and between the motives and impulses which 
operate within them, half the political problems of the 
world would be quickly solved. For most of these 
so-called “ problems,” including those which seem most 
hopeless and intractabl e, arise simply from an over- 
lapping of the two realms and from a failure on each 
side to realize that the two parties are dwelling on 
different planes and speaking different languages. All 
strictly political problems are relatively easy to solve: 
they are simply problems in applied science, whether 
it be economics or medicine or engineering or political 
science in the narrower sense of the term. As Sidney 
Webb, that prince in the study of externalities, once 
remarked, “ patriotism is simply a problem of admin- 
istrative areas.” If it were, if this were all that the 
statesman was concerned with in Ireland and India, 
in Haiti, Liberia, or east-central Europe, his task would 
be simple. Draw scientific frontiers, establish an effi- 
cient government within them, with or without a show 
of democracy, and man in his threefold character, as 
Mr. and Mrs. Webb see him, man the producer, man 
the consumer, and man the citizen and defender of his 
home, will be duly satisfied. 

But, unfortunately, men and women are not fashioned 
on this simple threefold pattern, nor are they gifted, 
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as a rule, with a power of analysis enabling them to 
distinguish between the various elements in their thought 
about nations and commonwealths. And it is just from 
this confused thinking, this entanglement between the 
common and the individual, between the outer and the 
inner, that the most obstinate political and national 
problems arise. The Irish question is a good example. 
In its essence it was a struggle between the advocates 
of the two different realms, between the English, the 
political far excellence^ who sought to “ politicize” 

it, as against the Irish, for whom the mystical Ireland 
of the heart is so much nearer and more real than the 
visible island, with its highways and railroads, its cream- 
eries and fisheries, as an object of government. The 
English solution of the Irish question was to kill Irish 
nationality with kindness; in other words, with good 
government. To the Englishman, dwelling in the 
realm of Martha, the break-up of the United Kingdom 
seems, or seemed until he was harried out of his common- 
sense habits, a crime against the uniformities which make 
for prosperity and good government. “ Was there 
ever such lunacy proposed by anybody.? ” cried Mr. 
Lloyd George at Carnarvon in October, 1920, in refer- 
ence to the details of a dominion home-rule scheme 
for Ireland; and the solution which the same statesman 
later carried through pushed the lunacy still further, 
because it partitioned the island and built up a customs 
barrier through her green lands from sea to sea. To 
a British audience the inconveniences of separate in- 
dustrial legislation, separate rates of taxation, a separate 
fiscal system, seemed unanswerable arguments for the 
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maintenance of the union. But the Irishman, dwelling 
in another realm, never saw these arguments, still less 
tried to meet them. For him it was enough to know 
that the union, and the English garrison, maintained 
in his beloved country an element disturbing to his 
spiritual peace; and having decided to be “free,” and 
that inner freedom was dependent upon certain external 
arrangements, he faced the practical consequences with 
unflinching patriotic faith, but without the businesslike 
calculation of statesmanship. Now that the Free State 
is in being, Irishmen in their turn are facing the 
responsibilities of Martha, and when they heed the 
scriptural injunction as to the duty to Caesar and the 
duty to God, they must sometimes ruefully reflect that 
the wisest of all teachers left it to each group of his 
pupils, in each particular case, to decide how much 
of duty and devotion should be apportioned to each 
sphere. 

There is indeed only one solution of the Irish question, 
as of the many other questions in which the two realms 
overlap. It is to draw them asunder and set each on 
its proper plane. It is to depoliticize nationality and 
to de-emoitonaltze politics; to take nationality and its 
intimacies clean out of the world of state housekeeping 
and efficiency, and to rescue politics, in its turn, from 
the rhetoric and rhodomontade, the emotional sugges- 
tions and confusions which impede the exercise of the 
statesman’s sober judgment and public spirit. When 
politics become reasonable, and when men become as 
responsible in the discussion of political issues as in 
dealing with their own practical private concerns, we 
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can look forward to a world set free from the fear of 
war. But just so long as passion runs riot on public 
issues, whether it be the sentimentalism of the pacifist, 
the so-called loyalty of the patriot, or the sheer emotional 
debauchery of the demagogue, conflict will be an ever- 
present possibility. For emotions do not confer: they 
collide, and under the impact of a collision they are apt 
to turn into their opposites. How often have we seen 
the peace fanatic in one cause become the war fanatic 
in another! There is no room in politics for emotion 
unballasted by reason, and it is one of the peculiar dangers 
of modern democracy that it affords an avenue to cheap 
success for men who, discontented, maybe, in their own 
intimate life, seek emotional relief in impassioned appeals 
to mass prejudice. The affairs of the republic are not 
a narcotic or an anodyne, to be turned to in the stress 
of dissatisfaction and malaise ^ still less a spectacle or 
a pastime, a contest in which victory goes to the quickest 
wits or the readiest tongue. 

Americans seem, to the outside observer at any rate, 
to be particularly susceptible to the temptation unduly 
to emotionalize their politics. American history origi- 
nates from the victory of a political dogma which has 
now almost become an inherited mode of feeling, and 
thus reason seems to find less easy an entry into the 
world of American political discussion than in communi- 
ties where an older tradition and a wider background 
afford more emotional outlets in other directions. But 
as America comes of age and as Americans grow into 
their environment and imprint their own intimate 
and integrated personality upon it, this difficulty will 
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diminish; and it should not be long before the mood 
evoked by the Stars and Stripes becomes predominantly 
one not simply of buoyant enthusiasm and alnjost 
mystical reverence, but also of serious and meditative 
responsibility. 

If the Irish question is an example of Mary impinging 
on the realm, of Martha, there are other current con- 
troversies in which we can plainly watch the opposite 
process. A typical instance is that of the struggle for 
survival among languages. The tendency of the present- 
day world is to concentrate human intercourse more 
and more upon relatively few world media and to allow 
the large-scale forces of modern life to crush the less 
widely spoken languages, what are called in India the 
vernaculars, out of existence. Some have even gone so 
far as to construct new languages in the name of 
progress, tongues fit to be spoken by the Robots of 
“ R. U. R.” Yet every student of literature and every 
lover of human nature must realize that language is 
the magic casket of nationality and that a people which 
has lost or bartered away the tongue of its ancestors 
has surrendered with it a large part of its soul. Only 
the strongest peoples, such as the Scotch, can win their 
way to self-expression m an alien medium, adapting it 
to their nature rather than being adapted by it. 

Here, too, it is a question of how much is to be 
rendered to Caesar. That all Welshmen and Irishmen 
should speak English is a necessary concession to 
Martha, but it is too often forgotten that bilingualism, 
the ability to speak two languages currently and fluently, 
is not an inconvenience, but an enrichment. Nor need 
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the older ancestral language be relegated to Sunday and 
to sacred and traditional usages. No one who has ever 
seen a Welshman converse in English, and then, turning 
to a compatriot, unbutton his very soul, as it were, in 
his own tongue can doubt that the “ vernaculars ” so 
much despised by the practical man have a rich future 
before them if men will but have the courage to be true 
to their deepest instincts. It is not for an outsider to 
make practical suggestions to American educationists 
on this subject, but he may be permitted to draw atten- 
tion to the splendid and varied endowment of inherited 
cultures and qualities with which America has become 
enriched during the last century — an endowment which 
makes her the natural centre of internationalism and 
of the processes of mutual understanding between 
nations, and to deplore that so much of precious quality 
has been allowed to run to waste, and even to perish in 
contempt, through the ignorance and short-sightedness 
of sons of Martha in high places. But happily the 
exponents of the newer school have realized the harm 
that has been done, and are exerting themselves man- 
fully to repair it. 

A struggle of the same kind as that which we have 
observed in the life of society is being waged incessantly 
within the mind and spirit of the individual modern 
man and woman. On what principle is he to choose 
his mode of livelihood.'* Shall he aim at outward success 
or at inner satisfaction and harmony? And when he 
has chosen the better alternative and dedicated himself 
to an employment that is also truly a vocation, how 
far is he to carry his indifference to external standards 
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and his sacrifice of worldly success? To what extent is 
he justified in allowing the form or quality of his work 
to be affected by the demand of the popular market? 
How many a potential poet and artist, philosopher, 
historian, and essayist, endowed with the ability to 
leave behind him first-rate and enduring work, has 
been tempted away by the sons of Martha into that 
modern city labyrinth where high purposes are diluted 
into trivial achievements, where the daily output of 
chatter with pen or pencil takes the place of the con- 
sidered utterance to which men might have listened in 
after years ! When we compare our unparalleled oppor- 
tunities for first-rate achievement with the relative lean- 
ness of what the modern world has to show for its 
pretended efforts, we do not sufficiently reflect on the 
manifold ways in which ardent aspiration and budding 
genius are constantly being thwarted and stifled by the 
very mechanism which purports to exist for their service. 
How often has the cold indifference or wilful opposition 
of society led genius to suicide! And how much oftener 
to a life of concession and compromise, which, being a 
living extinction, is worse than the incident of death 
itself! 

And yet the externalities remain, solid, inexorable, 
unavoidable, as real as the body itself, against the 
limitations of which our souls often chafe. Even the 
loyalest servant of the Muse, even the most absent- 
minded philosopher, must have his dinner and the 
wherewithal to procure it. Even the community of 
anarchists, retiring from an over-regimented world to 
seek serenity in the backwoods, must have its humble 
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highway and levy the rates for its upkeep. And Jesus 
himself, when he gently rebuked Martha for being 
“ cumbered with much serving,” neither condemned her 
activities nor refused to partake of their achievement. 
The practical decision, here as always in this world 
of sun and shadow, of body and soul, of urgent 
necessities and abiding eternities, involves a working 
adjustment between the forces and influences of the 
two realms. How is that adjustment to be made.? 
That question each modern man and woman must decide 
for themselves. But two guiding considerations suggest 
themselves. 

In the first place, we make our adjustment best 
when we make it consciously and deliberately. To flee 
from the modern world because it is full of machinery 
is to repeat the error of monasticism. Let us live boldly 
and freely in it, using what our environment has to 
offer us, but not allowing it to use us. The world about 
us is full of men and women who, like a globe-trotter’s 
baggage, are continually being plastered afresh with 
new labels: every incident, every idea, every article and 
conversation, leaves its impact on the yielding surface 
of their nature. This is not to live, but simply, in the 
words of the poet, to be 

“Whirled round in earth’s diurnal course, 

With rocks and stones and trees.” 

Others, seeking to be “ practical,” form a hard shell 
of resistance against outward influences and become 
assimilated, in their inner nature as in their daily habits, 
I “3 
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to the machine or organization which they are paid to 
serve. Either way lies suicide and the disintegration of 
personality. You cannot serve both God and Mammon: 
neither can you serve both the God within you and the 
machine without. To serve a machine is to become a 
machine. 

Secondly, the aim of the adjustment must be to 
attain to unity, to a twofold unity, a unity in the outer 
realm as in the inner. No serious-minded modern man, 
however clamant the call of his inner life, can afford 
to dispense with the duties of citizenship or with the 
responsibilities of international adjustment. The task 
still remains before us of making this world a fit 
place to live in for the children of men. Invention 
and organization, both in natural science and in the 
arts of government, have shown us the possibilities 
which, for the first time in the planet’s history, he 
before us in this endeavour; and we dare not neglect 
them. 

But to this outward unity of the statesman’s dream 
there must be an inner unity to correspond. If we 
rest satisfied with the ideal of “ a world set free for 
democracy,” we may but have pointed the way to a 
world commonwealth fated, like imperial Rome, to perish 
of inward inanition. Leagues and commonwealths are 
made for man, not he for them. If Caesar’s affairs are 
ever to be set in true order, it will be because the gener- 
ation which has done its duty by them has also done 
its duty to God; because there is at last a world of men 
and women who are masters both of their destiny and 
their environment, who have learned how best to employ 
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the many treasures of their personal and national in- 
heritance, to draw all that is best and finest in the world 
about them into the broad, flowing stream of a personal 
life and a national culture, and to say with renewed 
thankfulness every day, as they survey the diversity of 
human gifts and obligations, “ O Lord, how manifold 
are thy works! in wisdom hast thou made them all.” 



THE INTERNATIONAL SETTLEMENT AND 
SMALL NATIONALITIES 1 

It is a great privilege for one who is not a Welshman, 
except by most recent residence, to be asked to speak 
to this gathering. Two reasons in particular weighed 
with me in accepting your most kind invitation; first, the 
deep sympathy which I feel with the Welsh national 
movement; and secondly, because I welcome this oppor- 
tunity of clearing my own mind on a subject on which 
lucid and dispassionate thinking is particularly needed, 
lit is one of the characteristics of nationalism to excite 
emotion — sometimes rather turbid and incoherent emo- 
tion — and to shun the cool shades of philosophic reflec- 
tion, In the difficult and anxious situation in which the 
civilised world now finds itself, this is a dangerous, 
and may even be a disastrous mood. So you will forgive 
me, I am sure, if my contribution to your deliberations 
comes in the form of a cup of clear cold water — as clear 
and as cold as I can make it — ^from a detached, but 
deeply interested spectator. 

When we survey the scene of international relations, 
as it has presented itself to our eyes during the closing 
phase of the war and since the armistice, we are struck 

' Address delivered to the Welsh National Conference on Self-Government 
for Wales, held at Llandrindod Wells on June 9th, 1919. 
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by two dominating features which obtrude themselves 
on our notice whichever way we turn. Two great 
movements or tendencies, two almost elemental forces, 
seem to hold sway in the world, striding across it, like 
great Colossi, hither and thither, and provoking mani- 
festations, unanticipated and indeed, often undreamt of 
before the war, in the most various quarters. 

The first movement is one which is no doubt in 
large part responsible for this Conference. If we want 
to crystallise it in a formula we may describe it as a 
^ movement for selj-determination ; remembering, however, 
that the sense of fresh life, of initiative, of new-won 
iself-respect conveyed by the term “ self-determination ” 
applies not only to nationalities but to social classes, to 
corporate groups of all kinds, and, above all, to indi- 
viduals! How many women and girls for instance, who 
have never thought of “ Sinn Fein ” or “ self-determina- 
tion ” as mottoes with any bearing on their own lives, 
have felt the call to a new freedom as a result of their 
experience in the last few years.? i The war, in fact, has 
shaken the world out of its rut; it has made the fabric 
of established order plastic and malleable as never before 
in history; it has dissolved great empires like Austria- 
Hungary and Russia into their elements, and has laid 
its hand, j liberating or devastating, as the case may be, 
on millions of individual lives, men and women, old 
and young, but especially the young. Everywhere there 
is a stir of adolescence. Nations, classes, individuals are 
filled with a sense that they have grown up and can stand 
on their own feet. They have come of age, as it were, 
overnight, and are demanding the key of their dwelling. 
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or announcing their intention of setting up a household 
of their own. From Korea and Afghanistan, from 
Georgia and Arabia, through the mingled races of 
Eastern Europe to Ireland and Canada, to great industrial 
groups in our own country, like the miners and railway 
men, even to that oft quoted example of British stolidity 
and impassivity, the Metropolitan Policeman,i an electric 
current of passionate hope and aspiration, or, if you 
prefer so to describe it, of unreasonable ambition and 
discontent has been set flowing, i “ There is a good time 
coming ” was the refrain which carried many of us 
through the darker hours of the war. The war is over 
and people feel that the moment ■ for that good time 
is now — now or never in their lifetime. No wonder 
there is some commotion, both at home and abroad! 
No| wonder the armistice has not ushered in an era of 
peace, but a period of conflict and confusion and general 
uncertainty and unsettlement !i The temper of the world 
just now is the temper of young people between 1 6 and 
25, and young people at that age are not out for peace; 
they are out to leave their own particular mark upon the 
world of their elders. 

Now I have heard it said — perhaps some teacher 
present will bear me out — that there is no living creature 
so cruel as the human boy. But it is equally true that 
there is no living creature so idealistic or so responsive 
to a high appeal. 1914 proved that, if it needed proof. 
This youthful energy, this outburst of self-determination 
is as plastic and malleable as the world on which it is 
working its will. >It may be beneficial or destructive; 
it may descend from the hills as a healing stream to 
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irrigate the Valley of Dry Bones, or it may sweep away 
the landmarks of a smiling and prosperous countryside 
in a rude and raging torrentj Dirt, the scientist tells 
us, is simply matter in the wrong place, and the war 
record of criminals has shown us how many potential 
V.C.’s have been languishing in our prisons.! Whether 
the energies released by the war prove a blessing or a 
curse to the world depends on how we harness them, or, 
to use an apter metaphor, depends on the mould into 
which we encourage them to rum 

What are the moulds set ready for this fiery metal 
to run in? I need not enumerate them all. Trade 
unionism is one. What is called Bolshevism, the inter- 
national movement for the dictatorship of the proletariat, 
is another. In the Moslem world religious fanaticism 
is clearly still a powerful magnet for awakening energies. 
But over the larger part of Europe the most serviceable 
mould ready to hand for the molten mass, the most 
powerful attractive force for the idealism of the European 
youth, ihas undoubtedly been nationalism., During the 
last six months Nationalism and Bolshevism, national 
feeling and class feeling, have been in deadly competi- 
tion for the souls of the peoples all over Europe. It 
looks as if, for the present at any rate. Nationalism had 
definitely triumphed. And not only on the Continent, 
but in these islands, and in the self-governing Dominions 
of the British Commonwealth nationalism, in various 
forms and with different programmes, has raised its head 
and aroused powerful sympathies. 'Nationalism is, in 
fact, the creed of the momentj a generation ago, as Sir 
William Harcourt remarked, we were all Socialists. 
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Just now we are most of us Nationalists, from Mr. 
Bottomley and the Daily Mail at one end to Mr. de Valera 
and the Daily Herald at the other. 

It is clear that there is no special virtue in simply 
being a Nationalist. How can there be any virtue 
in being at one and the same time a follower of Mr. 
Bottomley and of the Daily Herald ? Whether j our 
Nationalist faith is going to leave the world better or 
worse than we found it depends on the use to which 
we put this energising forcei Let me read you a sentence 
from Mr. George Trevelyan’s History of England under 
the Stuarts in which this point is well put: 

“ The sentiment of nationalism, that simplest of all ideals, 
which appeals to the largest quantity of brute force, has in its 
nature no political affinities with liberty on the one hand or with 
tyranny on the other; it can be turned by some chance current 
of events, or by the cunning or clumsiness of statesmen, to run 
in any channel and to work any wheel.” 

What wheel are we going to provide for our nationalist 
energy to turn? That, I take it, is the root question 
to which we are assembled here to find an answer. 
Before I attempt to answer it, let me point out one 
further characteristic of this outburst of self-determina- 
tion, in its nationalist or any other manifestation. It 
is an outburst of energy jrom with in. It is subjective, 
idealistic, if you will, sentimental. It proceeds from 
the region of the spirit. Its home is in the soul, not in 
the outer world. 1 Consequently it takes no account of 
external circumstancesV It allows no material obstacles to 
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impede the course which it has marked out. Mr. Norman 
Angell might prove a thousand times over that a war 
between Britain and Germany would be an economic 
disaster for both sides, but the young German student 
or officer, engrossed in the daydreams of German 
nationalism, remained unmoved. I have read the most 
unanswerable dissertations in Viennese reviews proving ' 
that the break up of the Dual Monarchy was im- 
possible because its railway system, its banks, its whole 
economic structure constituted a unity which could only 

be dissolved with infinite loss to all concerned. But! 

{ 

the Poles, the Czecho-Slovaks, the Yugo-Slavs, the 
Transylvanian Rumanians recked nothing of banks 
and railways, though their food depended on them, 
for they were in the grip of a power which made 
them go forward and “ damn the consequences.” I 
have not recently been in Ireland, but I suspect that 
similar arguments relating to Old Age Pensions and 
State Insurance carry equally little weight with the 
convinced Sinn Feiner. 

But it is time to turn from self-determination to the 
other great force of which I spoke at the outset. This 
is what for want of a better name may be described as 
r International Organisation^ If the war has stimulated 
the individuality of persons, classes and nations, it has 
also brought vividly before our minds and into our 
lives 'a sense of the unity of the modern world and of 
the essentially international character of modern civilisa- 
tion! It has brought to a head the economic and political 
development which had been proceeding by rapid strides 
ever since the Industrial Revolution, or indeed since 
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the opening of the seas in the fifteenth century. It has 
shrunk the planet to smaller dimensions and centralised 
its administration. I am not thinking now of the League 
of Nations Covenant, the practical working of which 
we cannot foretell, but of the measures actually adopted 
by the Allied and Associated Governments in the course 
of the war, of which we may say in brief that they dealt 
a death-blow at the time-worn conception of neutrality 
and with it at the i idea of absolute State independence! 
Many states entered the war, some from conviction, 
others from expediency, others remained ostensibly 
neutral, but none remained outside the sphere of opera- 
tions. Some of the neutrals, such as Norway, were 
more helpful to the belligerents than some Allies. All 
were affected, in greater or lesser degree, by the fiats 
of the Allies, dictated as they were by ever increasing 
political and economic necessities. The sheep farmers 
of lonely Iceland and distant Australia, like those of 
this neighbourhood, had their wool taken off their 
hands at a price fixed in the British War Office, while 
the ports of South America and the East depended, like 
Cardiff and Liverpool, upon arrangements worked out 
in another office in London. » Never were the daily life 
and future destinies of the planet committed to so few 
hands. \ Upon men like Lord Rhondda and Mr. Hoover 
lay the responsibility of deciding the form of cultivation 
and the relative prosperity of millions of primary pro- 
ducers all over the world. Mr. Hoover, I have heard it 
said, no doubt with a slight touch of Transatlantic 
exaggeration, by one stroke of his pen filled the 
Mississippi Valley with as many pigs as there are rabbits 
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in Australia. Similarly, in the political sphere, the 
confidential converaafens of the Council of Four, four 
human beings like ourselves, are shaping the political 
and administrative conditions under which hundreds 
of millions of mankind will live for many years to 
come. 

The war, in fact, while it has brought many new 
states into existence in response to the cry of self-deter- 
mination, has at the same time) brought about conditions 
under which small states^ whether new or old, are more 
dependent than ever before in history upon the policy 
of their larger neighboursi There are no doubt many 
people who hope that when we are back in the normal 
regime of peace, when we have, so to speak, liquidated 
our wartime arrangements, these refinements of organisa- 
tion will disappear. No doubt some of them will, but 
we shall never return to the relative isolation in which 
we were living till 1914. As an American trust magnate 
remarked in reference to the United States anti-trust 
law, “ You cannot unscramble eggs.” We may get 
rid of our State purchasing organisation, but how 
are we to prevent bulk purchasing by international 
trusts.^ Nothing can efface the experience of the 
last five years, and the chief moral of that experience, 
both on the political and economic side, is that we 
live in a large scale society, that the Iworld has be- 
come internationalised in its political and economic 
life, or, to put it in scriptural language, )that we are 
all members one of another, whatever our national 
flag, and in whichever corner of the globe we happen 
to live.\ 
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Let us look more closely at this force which I call 
international organisation. Two characteristics in par- 
ticular are worth noticing, tin the first place inter- 
national organisation, like national feeling, is neither 
a good thing nor a bad thing in itselfa It d^ends on 
the uses to which it is put, on the wheels which it is 
used to work. The colonial administrator, the missionary, 
the explorer, the liquor dealer, the concessionaire, the 
white slaver, are all agents of international organisations ; 
to applaud or condemn the whole of this list en bloc 
would be to show oneself as undiscriminating in one’s 
</ internationalism as some people are undiscriminating 
in their nationalism. 

In the second place, international organisation, in 
contrast with self-determinationj is not a spiritual, but 
a material force.j By that I mean that it derives its 
motive power not from an/ impulse of the human spirit, 
but from conditions in the external world* In the strict 
sense of the word, of course, there is no such thing as 
a material force in human society. Modern industrial 
civilisation, with all its appearance of machine-made uni- 
formity, is the product of human action. Men made it, 
and if men so wished, they could unmake it. They could 
destroy the machines, like the natives of Samuel Butler’s 
Erewhon, or boycott the factories as has been done in 
China. But this could only be done in any one country 
at the cost of impoverishment and depopulation; and 
the time for an international policy of this sort is not 
yet. Practically speaking, I modern mankind is bound 
to the chariot of industrial development and large-scale 
organisation ^ We can modify this or that feature, but 

12 + 



THE INTERNATIONAL SETTLEMENT 


the process as a whole is irresistible. We none of us 
like it; for we all know in our hearts that we were made 
to live in a small-scale world. We have all made up 
our minds that our Paradise will not be a roaring metrop- 
olis, but a quiet country town or village of the pre- 
telephone age and that its many mansions will each have 
a peaceful garden filled with spreading trees and the 
murmur of running water. But whatever our individual 
inclinations, we feel ourselves in the grip of a power 
not ourselves which makes for material progress and 
we must needs follow whithersoever it takes us. What, 
then, are we to do? It is time to conclude this over-long 
analysis and to draw a practical moral. How are jve 
to make these two great elemental, non-moral forces 
serve beneficent purposes? What wheels can we pro- 
vide for them to work? 

Let us deal first with international organisation, for 
it is perhaps the more pressing of the two, and it affects, 
not Wales only, but the whole world. ‘I Things,” we 
feel, “ are in the saddle and are riding mankind.!’ 
There is only one remedy — ^to get into the saddle our- 
selves. We have reached a stage in world development 
when the common affairs of the world can and will be 
organised. The only question is whether they shall be 
organised! by selfish individuals, groups or nations for 
their own ends, or whether they shall be organised in 
the interests of mankind.) That is the unanswerable 
argument for a League of Nations, and for large-scale 
democratic political organisations like the British com- 
monwealth and the United States. 'It is not a question 
between isolation and co-operation, between national 
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self-determination and international control, between 
an independent Ireland or Esthonia and their absorption 
into larger units. That issue has been decided. It was 
decided by the great inventions of the nineteenth century. 
Ireland and Esthonia cannot now hope to be independent 
in any really effective sense of the word. Are Holland 
and Switzerland independent? jIn law, yes; but if you 
want to know how far ostensible theory can deviate 
from brutal fact, examine the economic history of 
Holland and Switzerland during the last five years, and 
ask yourselves how much effective independence they 
will enjoy the first time (the League of Nations uses its 
weapons of economic boycott and how much effective 
choice they have enjoyed in deciding whether to join 
the League and conform to its decisions. The League 
of Nations, we are often told, does not make any infringe- 
ment on national sovereignty. No, f it merely registers 
the fact that, in the large-scale world of to-day, national 
sovereignty has already been infringed in innumerable 
directions, especially in the case of the smaller States, 
and attempts to control, in the interests of mankind as 
a whole, the powerful forces which override such 
sovereigntyj, 

<In short, if I may put it brutally, there is no future 
for political nationalisn^ in the common meaning of 
the term. In so far as the Irish nationalist is striving 
for a sovereign and independent Ireland, or the Esthonian 
nationalist for a sovereign and independent Esthonia, he 
is foredoomed to disappointment. If | Esthonians and 
Irishmen wish to play dieir part in the politics of to-day, 
if they wish to have their hands on the pulse of the 
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world and help to direct the great forces that mould its 
destinies, including the destinies of their own people, 
they must emerge from their national isolation and 
co-operate in the larger political units through which 
alone effective influence can be exerted in world policy^ 
Such a policy may be distasteful to them and may even 
be unwise for domestic reasons^ Esthonians may have 
good reasons for being unwilling to co-operate with a 
United Russia and Irishmen for being unwilling to 
co-operate with the British Commonwealth. As to this 
I have not local knowledge enough to judge. I would 
only point out, for the benefit of any Welshmen who may 
be attracted by the political programme of Sinn Fein, 
the remarkable contrast between the part played by 
Wales and by Ireland and Esthonia in the Peace Confer- 
ence. Ireland and Esthonia have small independent 
delegations of their own, which go round in suppliant 
guise from one possible patron to another — not from 
any lack of national self-respect, but owing to the painful 
weakness of their position. Wales, on the other hand, 
is linked up with the British delegation as a whole, 
and the representative in the British Parliament of a 
group of small boroughs along the Carnarvon coast is 
perhaps the most powerful man in the world at the 
present time. 

I Strange indeed are the ironies of historyi Twenty 
years ago the population of Holland was greatly 
exercised about the political future of a group of their 
fellow-countrymen in South Africa. To-day that Boer 
community, in the person of General Smuts, is exer- 
cising an influence over the destinies of the world far 
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transcending the influence of the Netherlands, and is 
indeed largely responsible for the practical organisation 
of an international organisation which, although it dis- 
places The Hague in favour of Geneva, Holland has no 
alternative but to accept. 

One further point. Let us admit frankly that though 
by natural inclination we should most of us prefer to 
live in a small-scale world and devote our energies to 
our own immediate local questions,! it is healthy for us 
to be brought out on to the larger stage of world prob- 
lems, to face issues of more than domestic interest and 
to realise the complexity and many-sidedness of modern 
civilisation/ There have been fortunate moments in 
history in which the best of all that the world had to 
offer was concentrated in one spot. Fifth-century 
Athens was both a municipality and a world capital, 
and the same is true, in lesser degree, of the mediaeval 
republics of Italy. But to-day I fear it must be 
admitted that it is difHcult to live absorbed in the 
affairs of a local community or even a small state, 
such as Wales or Ireland would be if they were inde- 
pendent, without sinking into an illiberal provincialism. 
Small-scale political areas have their own special 
dangers and drawbacks, which are summed up by 
Lord Acton in his epoch-making essay on Nationality, 
when he says; — 

“Their tendency is to isolate and shut off their inhabitants, 
to narrow the horizon of their views, and to dwarf in some degree 
the proportions of their ideas. Public opinion cannot maintain 
Its liberty and purity in such small dimensions.” 
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Experience, I think, bears out the truth of these 
words. If so, let us resist the temptation of thinking 
that \ by narrowing our political obligations we increase 
the measure of our freedom,! and as against the Little 
Englanders and the Little Welshmen who expatiate 
to us on Denmark or Switzerland as a political paradise 
for the modern man, let us value and make full use of 
our free citizenship in the British Commonwealth and 
look forward without repining to a still more inclusive 
citizenship in the future. 

What, then, I shall be asked, becomes of the 
movement towards self-determination. Is it to give 
way all along the line before the irresistible encroach- 
ments of international organisation.^ Are we to manage 
the whole world at the cost of neglecting our own 
soul.? Is it wise, or indeed possible, to direct all 
the spiritual energy that has been generated in num- 
berless individuals during the war to the service of 
large scale and inhuman international organisations 
like the British Commonwealth and the League of 
Nations.? 

If that were all I had to suggest to you I should have 
shunned attending this meeting. International organ- 
isation is indeed important, vitally important, as the 
present state of the world bears witness, but there are 
other local purposes, distinctively Welsh purposes, 
which may well claim a large share of our energies. 
There are two directions in particular in which work 
is urgently needed — ^two different wheels which, here 
and now, we can ask the enthusiasts for Welsh self- 
determination to work. 


K 
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The first is in the sphere of government and organisa- 
tion. We are in urgent need of a scientific analysis 
into the working of our system of government in Great 
Britain, with the object of relieving the congestion of 
the central Parliament at Westminster and regrouping 
its functions into new local units. This island, in fact, 
needs to be divided into a small number of large areas 
or provinces, grouped according to local needs and 
circumstances. To discuss this matter would carry me 
too far. I would only remind you that a similar system 
of reform is being adopted in France, where the eighty 
odd departments are in process of being superseded 
by scientifically grouped regions, and that the British 
Labour Party has declared in favour of a similar reform. 
It is not creditable to our older political parties that 
they should so far have treated this question with neglect 
and should be sitting by unmoved whilst Parliamentary 
institutions are being brought into contempt by the 
pressure which has to be applied to them in order to 
enable them to yield legislative results. Whether in 
such a reorganisation Wales would emerge as one 
province or two or three, I have not the geographical 
knowledge or the administrative experience to say. I 
would only point out that scientific and political, rather 
than sentimental considerations, must be paramount in 
the decision of this question. For government, it cannot 
be repeated too often, is the job of managing the common 
affairs and meeting the common needs of men, and 
therefore those who would reorganise the govern- 
ment of Wales must consider not only the feelings 
and traditions of Welshmen, but the common wel- 
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fare of all persons, of whatever origin or outlook, 
who reside in that area — even if they happen to be 
Englishmen. 

But if I have warned off the sentimentalist from the 
field of provincial administration, it is not because I 
wish to leave him out of the picture altogether. For 
the true lover of Wales, for the enthusiast for national 
self-determination, there is a far more fruitful field 
than the study of vital statistics and catchment areas. 
There is the soul of Wales herself. There is the study 
of the great spiritual and cultural inheritance which is 
transmitted to every generation of Welshmen by virtue 
of the blood in their veins and the scenes amid which 
they and their fathers were nurtured, j There is the 
unearthing of the buried treasure of national genius and 
idiosyncrasy that resides in every member of a historic 
communitjh There is the work of understanding what 
Wales is and means and passing it on to those who 
come after — in a word, the making of Welshmen, t It 
is the cardinal defect of modern nationalist movements 
that they tend to think in terms of the body rather than 
of the spirit — that in seeking to glorify their nation 
by extending her limits or increasing her powers, they 
forget that before there can be a nation, there must be 
nationally-minded men and women., I have no right 
to speak here of Wales, since I know less of your inn er 
history than of some other national movements, but just 
as in Park Lane and Maida Vale we can watch the 
unhappy transformation of the genuine Jew into what 
has been described as the amateur Gentile, is there 
not, I would ask, in some of our Welsh institutions 
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and social circles a similar tendency to turn the sons 
and daughters of the Principality, fresh from their 
native hills and tingling with the rude and perennig.1 
vigour of ancestral Wales, into amateur Englishmen 
and English-women, painfully adjusting their natural 
joyousness and Celtic abandon to the stiff collar, the 
starched shirt front and the impeccable self-control of 
the traditional type of English gentleman? 

As the wandering pilgrim in ancient Greece reached 
the sanctuary of the oracle at Delphi, his eye was arrested 
by an admonition which became famous throughout 
the Greek world: a-eaurov “ know yourself.” That 

is the watchword which every truly national movement 
should set before itself to-day. Know yourself. < Un- 
bury your talent. Discover and make use of your own 
special national inheritance. And have the courage 
not only to know yourself but to be yourself — even, 
if need be at the cost of violating the manners and 
customs of other more numerous and self-confident 
peoples ^ 

Of the many roads by which you may explore the 
soul of Wales, I have no claim to speak. Language is 
one; history and literature another; music a third and 
perhaps the most direct to the goal. Each is a master 
key to unlock a magic that is withheld from the under- 
standing of a resident alien like myself. I only know 
that when I hear Welshmen conferring together in 
English, as we are perforce conferring to-night,! I feel 
that they can accomplish their immediate business with 
promptness and efficiency but that a deeper level remains 
unplumbed. I But when Welshmen speaking together 
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break into what I have heard an irreverent English- 
man describe as a chorus of guttural grunts, I seem 
to see their faces light up, to hear their voices fall into 
a familiar and expressive rhythm, and to watch their 
whole being becoming animated with new life from 
some inexhaustible spring; and I feel conscious that 
I am standing on the edge of a world full of old-time 
richness and wonder. Perhaps this is but the illusion 
of an ignorant bystander. I can only record what I 
observe. | You must judge it by what you feel within 
yourselves^ 

At a public meeting in Wales the other night I heard 
much talk of patriotic and open-handed Welshmen, 
who, having amassed a store of this world’s goods in 
the marts of Egypt or the factories of Philistia, come 
back to Wales in the evening of their days and distribute 
freely of their bounty. All honour to them 1 But Wales 
I has even more need of men who will find their life’s 
happiness in seeking the hidden wealth of their own 
country and in distributing it day by day in the more 
enduring coinage of speech and writing and song-i- 
men who deem it the highest privilege of their lives to 
drink at the pure stream of Welsh inspiration and to 
hand on the crystal cup to the succeeding generation, who 
when their life’s work is over, and they are ready to 
depart, having perhaps but scant store of this world’s 
goods to set in order, can feel that they have left their 
country freer and happier, aye, and younger than they 
found her, that they have helped her to lift up her head 
and declare of the strivings of her own national person- 
ality amid an alien and uncomprehending world what 
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a recent poet of English nationalism said of his own 
individual strivings. 

It matters not how strait the gate, 

How charged with punishment the scroll. 

I am the master of my late, 

I am the Captain of my soul. 


*34 



AMERICA AND EUROPE " 

Last summer, during the worst moments of the 
franc crisis, a group of Americans assembling in a 
sight-seeing car outside a tourist agency in Paris were 
booed. This was cabled across the Atlantic as a news- 
item, and the American press has been busy ever since 
discussing whether Europe hates the United States and, 
if so, why. 

As one whose work has for some years past taken 
him to and fro between the United States, Great Britain, 
and the Continent, I have been asked for a frank 
expression of my opinion on European-American 
relations. 

My view on the whole matter can be summarized 
in a very few words. When the League of Nations 
project was first being discussed in 1917, the late Mr. 
Jacob H. SchifF was quoted as declaring: “ Your League 
of Nations is not enough: the root of the matter is 
economic.” The last ten years have made it clear 
to all of us, on both sides of the Atlantic, that economic 
considerations underlie and largely determine political 
happenings. To-day we are being forced to realize 
that, if economics underlie politics, there is a still more 
potent, if elusive, factor which underlies both the 

* Contributed to the American Review of Reviews, March, 1927. 
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politics and the economics in European-American re- 
lationships. That factor is the mind of the dwellers 
on the two sides of the Atlantic. Varying the phrase 
of Mr. SchifF, I would say to all those who are grappling 
with the issues of the moment, whilst wishing well to 
their efforts: “ Tour economic solutions are not enough: 
the root of the matter is intellectual'' 

The real trouble between Europeans and Americans 
is simply misunderstanding — a misunderstanding so 
complete that its effects extend to every field of their 
mutual intercourse, political, economic, social and even 
philanthropic. 

The relations between Europe and the United States 
will never be normal until this misunderstanding is 
removed. By that I do not mean to say that I look 
forward to the day when a majority of the inhabitants 
of the two continents will have an intimate understand- 
ing of the life and mind of the dwellers on the opposite 
side of the Atlantic. But I do look forward to the 
day when there will be a substantial number of in- 
dividual Europeans and Americans who have won their 
way to that understanding. And especially I look 
forward to the time when the younger generation on 
each side is brought up to regard the Atlantic as an 
ocean interposed between equal continents and to look 
neither up nor down, but straight across the dividing 
water. 

Relations between Europe and America have never 
been normal because they have never been equal. They 
have always been spoiled by some kind of unequal 
attitude, ranging all the way from the commands that 
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emanated from the Old World under the old colonial 
system to the exhortations that emanate from the New- 
World to-day. Whether it be the tie of political con- 
trol, or of social prestige, or literary and artistic fashion, 
or of economic indebtedness, or of philanthropic obliga- 
tion, the resulting situation is always, in essence, the 
same. Inequality begets embarrassment: and true 
friendship cannot grow up in an atmosphere of em- 
barrassment. 

As between Canada and Great Britain the problem 
has recently been solved, so far as it can be solved 
on paper, by the adoption of the formula of equal 
status. That formula and the spirit behind it need to 
be applied thoroughly and ruthlessly to every phase 
of European-American relationship until the last re- 
maining cobwebs of a bad tradition have been swept 
out of every mind. 

What is that bad tradition? 

In the Old World it is the habit of regarding America 
as a vast and semi-barbarous extension of Europe. 
Blind to the real America, Europeans are prone to 
judge life in the United States by their own standards; 
and they naturally find much to criticize. 

This habit has led to a vast deal of jocosity, some 
of it amusing, most of it merely ignorant foolishness, 
and nearly all of it an oflFence against international 
comity. If the League of Nations Committee on 
International Intellectual Co-operation were exercising 
its authority in Plato’s Republic instead of in the 
easy-going world of to-day, it would issue a de- 
cree forbidding these literary gambols by over-smart 
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Europeans and deporting contumacious offenders to 
another planet. 

It is a real tragedy that the books about America 
which circulate most widely in Europe are generally 
so much overdrawn as to be totally misleading. They 
fall into three classes: there are the books of impressions 
which the European visitor to the United States, if 
he wields a pen, usually finds it impossible to resist 
writing; there are works of fiction, whether by Amer- 
icans or with an American background; and finally 
there are the critical studies and satirical writings by 
Americans bent on improving conditions in their own 
country. The true works of interpretation that are 
being increasingly produced in these days are not known 
in Europe except in a very limited circle. Yet it is 
through such books, and the approach that they offer 
to the American scene, that Europeans can best learn 
to appreciate what is, and will always be for them, in 
the deepest sense of the word a New World. 

This urge that drives the European visitor to write 
a book about his impressions is a healthy symptom, 
however inferior the resulting volume. It shows that 
the impact of America upon a live European mind 
spurs it to activity by contrast. America is for the 
European not simply another nation, as Italy is for a 
Frenchman or Denmark for a German: it is more even 
than another continent. It is a totally new experience. 
It is, I would almost say, an inoculation. 

You can watch the European visitor and see how 
the infection “ takes.” In not a few cases, especially 
among hardened intellectuals, the organism is im- 
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munized against the germ. The effect of America in 
such cases is simply to make the subject more obstinately 
European. He reacts much in the same way as the 
Athenian intellectuals reacted against the vulgarian who 
came to preach to them a new way of life. Readers 
of Renan’s St. Paul will remember the scathing 
passage in which he explains why St. Paul has left 
us no epistle to the Athenians. He could not found 
a church there because “ the professor is the most 
difficult type of mind to convert.” It is exactly the 
same kind of resistance that the European intellectual, 
secure in his own standards, offers to the impact 
of America. Because it grates on his sensibilities, he 
closes his mind and refuses to undertake the task 
of interpretation which is the justification of his 
existence. 

This is the explanation of the strange caricatures and 
distortions of America which pass current from time 
to time in Europe. “ Shylock ” is the most recent and 
perhaps the most ridiculous of the whole series. No- 
body who has had any real contact with America or 
with the American attitude toward money can imagine 
Uncle Sam in that role without smiling. Misers, 
usurers, and the like are the product of our own frugal 
and abstemious continent, with its traditional petty 
round of business, not of the land of boundless horizon 
and bounteous opportunity. 

No wonder that Americans rub their eyes in sur- 
prise at seeing themselves as Europeans pretend to see 
them. The fact is, of course, that Europe does not 
really see them at all, for the simple reason that it 
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is not looking at them. It is averting its gaze from 
them, and making up an imaginary picture from its 
own interpretation of certain trends of opinion and 
policy. 

It would not be difficult to explain why practically 
all Europeans consider the policy of the United States 
Government mean, whilst many Americans consider it 
generous. But such an explanation would involve a 
survey of the course of political events in Europe and 
America since the Armistice, and would have nothing 
whatever to do with American miserliness, generosity 
or any other trait of the American character. 

A simple illustration will make this clear. France 
is certainly more prone to produce the miser type 
than America; witness Moli^:re's Harpagon, an un- 
imaginable figure in American literature. Neverthe- 
less if the United States were peopled mainly by 
Frenchmen, feeling as Frenchmen would naturally feel 
about the devastated regions, there is no doubt that 
American policy on the debt question would have 
been less miserly than it has been. 

In other words, the accusation of miserliness which 
Europeans fling at America results, not from any- 
thing that we have observed in Americans, but from 
our own reactions toward a policy which has been 
actuated by entirely different motives. Since we are 
constitutionally unable, through our ignorance of 
American conditions, to understand what those motives 
are, we pick up the first brick-bat that comes handy 
for our ignorance and fling it in irritation across the 
Atlantic. 
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Nevertheless, in the world as it is to-day and as it 
is going to remain, to refuse to understand America 
is to exclude oneself, as the Athenian professors excluded 
themselves, from a vital and indeed indispensable ex- 
perience. It is, in fact, to remain uneducated. We are 
only just beginning to consider what kind of education 
is needed for effective and harmonious participation in 
the new large-scale interdependent society of which we 
all now form part. 

But, leaving that question for the time being on one 
side, let us turn from the conventional European dis- 
tortions of America to the conventional American 
distortions of Europe. 

In America the bad tradition takes the form of re- 
garding Europe as a decadent continent. Blind to the 
living forces at work there, Americans judge Europe 
by their own standards and naturally they find much 
to criticize. 

This European decadence appeals in different ways 
to different classes of Americans. In some, who have 
set their face toward America like Bunyan’s pilgrim 
hastening from the City of Destruction, it inspires 
nothing but a confused memory of horror and disgust. 
For such, the “ Old World,” sunk in iniquity, is an 
eternal breeding place of war, tyranny, persecution and 
Machiavellian intrigue. They regard it in much the 
same way as Englishmen have for generations regarded 
the Balkans. 

Minds like these — ^and they are numerous enough 
to have their representatives in high place — are her- 
metically sealed against good tidings from Europe. The 
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progress of the League of Nations, the Locarno agree- 
ments and other signs of a new order in the Old World 
are not examined on their merits but evoke the stereo- 
typed response of cynical incredulity: “ Can anything 
good come out of Europe? ” I am reminded of a 
conversation I had at Geneva with one of the League 
delegates from Abyssinia. I asked him whether he 
believed that the League would ensure permanent peace. 
A sad expression came over his face as he told me 
very definitely that he did not. When I asked him 
why not, he replied in words which I shall never forget, 
“ We Abyssinians have noticed that you in Europe 
care very much for wealth and power. So long as men 
care much for wealth and power there will not be peace 
In the world.” 

To such abstract reasoning there is no answer, except 
perhaps to ask whether Abyssinians and Americans do 
not themselves love wealth and power. The Abyssinian 
tradition about Europe is no doubt based on experiences 
that are true, too true; so is the American. But they 
do not help toward an intelligent understanding of the 
forces that are working for better things. This kind 
of abstract idealism is indeed one of the greatest obstacles 
that confront the true educator, not merely in the inter- 
national sphere but in every field of political affairs. 
Millions of Americans are still seeing Europe as an 
abstract idea. 

In other minds, hardly less absolute in their judg- 
ments, the sad plight of decadent Europe evokes tenderer 
emotions. Millions of Americans are sorry for Europe. 
They pity us. They feel compassion for our poverty, 
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for our backwardness, for the difficulties resulting from 
our unhappy divisions, for all the miserable consequences 
of our past sins. They feel the urge of the good Samar- 
itan. They would like to bind up our wounds, assuage 
our hatred, break down our barriers, promote our 
union. They see the City of Destruction not as an 
abomination to be avoided but as the goal of an errand 
of mercy. 

It is very hard for a European to write on this 
theme without seeming to be ungracious: but in a 
study of the intellectual relations between Europe and 
America it cannot be overlooked. For if the situation 
is not understood, American compassion may be even 
less helpful to European-American understanding than 
sheer aloofness and disgust. 

Pity is an unequal relationship. Individuals do not 
like being pitied. Still less do nations. Still less does 
a whole continent. And if it is disagreeable to be pitied, 
it is particularly disagreeable to be an object of pity 
in quarters where one has been accustomed for genera- 
tions to bestow one’s own compassion. 

My mind goes back, as I write, to an office in the 
capital of one of the Succession States of the Austro- 
Hungarian Monarchy in the first years after the 
Armistice. There sits an American in his shirt sleeves. 
His features, the broad brow and firm mouth and chin, 
recall the bust of a Roman emperor, as is not uncommon 
among big American executives, particularly in the 
Middle West. But he is not an emperor. He is 
Commissioner-General of Relief. And he is adminis- 
tering relief on the grand American scale, generous and 
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far-reaching, but ruthlessly efficient. He has his charts, 
his card-catalogues, his survey results, his office force 
— in short, all the material instruments of American 
constructive idealism. 

Before his' eyes, outstretched on the wall, is a large 
map of the region within a part of which his operations 
extend, the line of the Danube cutting sharp through 
its midst. He has been discussing his problems, the 
unreasonableness of the natives, the difficulties arising 
from the languages, the customs barriers, the legacy 
of the war and the whole past history of the region. 
“ Look at that river,” he cried, striding to the map 
and drawing his finger along the Danube. “ It is 
the Mississippi of Europe. It ought to be as free as the 
Mississippi from its source to its mouth. Then there 
would be a chance for these countries to enjoy some 
American prosperity. But they will never enjoy it,” 
he went on, “ till they have cleared away these ridiculous 
barriers, including all these outlandish tongues. Why 
can’t they all talk a single language as we do? What 
is the use of all these little languages of theirs? I would 
like to have a fortnight — just a single fortnight in their 
little Ministries of Foreign Affairs, and Ministries of 
Public Instruction. I would clear out their cobwebs.” 
Thus, with a magnificent gesture, such as Julius Caesar 
might have made in ancient Gaul or Britain, with their 
manifold tribes and kinglets, he swept away generations 
of history and tradition, of inherited culture and insti- 
tutions. 

He was an apostle of benevolence. But he was also, 
though he would be aghast at the title, an imperialist. 
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And the imperialistic temper manifested in works of 
benevolence is no less unpopular than in its other 
forms. For benevolence is an unequal relationship 
and contains all the seeds of bitterness inherent in 
inequality. 

It is this bitterness which is responsible for another 
of the legends about America which are very current 
just now in Europe, the legend of American hypocrisy. 
Americans of the Roman type that I have just described 
consider that they know better than Europeans them- 
selves what is good for Europe. Their belief in their 
own solutions is perfectly honest and sincere. They 
have no doubt at all that the armaments, the tariff 
barriers, the languages and all the other complexities 
they come up against in European affairs are due to 
simple and easily removable causes. And they think 
they know how to remove them by the use of American 
influence which, reduced to concrete terms, means 
American money-power. 

This has on occasion led American public men to 
feel it to be their duty to address Europe in language 
of mingled exhortation and menace, and to suggest 
visiting the whole continent or individual countries with 
pains and penalties if the exhortations addressed to 
them, purely for their own good, are not listened to. 
Europeans who read these addresses almost invariably 
regard them as hypocritical. Even Europeans who 
know America well find it difficult to resist the instinc- 
tive temptation to hurl the charge across the ocean 
and to couple it with a reference to the Eighteenth 
Amendment. 
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But Americans are not a nation of hypocrites any 
more than they are a nation of misers. Whether the 
Eighteenth Amendment has made Americans a nation 
of law-breakers it is not for an outsider to say. It has 
certainly not made them a nation of hypocrites. So far 
from pretending to be more virtuous or law-abiding than 
they are, they are apt to run to the opposite extreme 
and to let all the world know of their lapses from 
rectitude, whether in the unveiling of scandals in public 
affairs or in private conviviality. Here again the Euro- 
pean, in his ignorance of American conditions, has 
invented a motive to explain a course of action that passes 
his understanding. 

But there is another and more baffling element in the 
American tradition about Europe. Not all Americans 
either seek to avert their gaze from Europe or wish 
to reform her. There is a tradition of admiration. 

American admiration of Europe, like American pity 
and disgust, takes many and complex forms. It runs 
all the way from an understanding and assimilation 
of what is precious and permanent in European culture 
and achievement to blind and servile adulation. To- 
ward the admiration of understanding Europeans feel 
nothing but gratitude. It is an essential link in the 
chain of interdependence which unites educated men 
and women the world over. But the excesses of imi- 
tation and snobbishness which too frequently accom- 
pany the admiration of the unintelligent are every 
whit as disagreeable to Europeans as the opposite 
attitude of superiority. It constitutes another of those 
unequal relationships which prevent real understanding. 
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It is not healthy for Americans to regard culture as 
an exclusively European product, and it is certainly 
not healthy for Europeans to be regarded as a perfect 
model for American manners, American arts and Amer- 
ican education. The process is demoralizing on both 
sides. The American who bows down blindly before 
European standards loses his American quality and 
receives a mere veneer in exchange ; while the European 
who finds that his personality and surroundings have a 
power of attraction, or even a market value, simply 
because they embody elements of tradition, is subjected 
to an influence even more deadening. I remember one 
occasion on which this was first brought vividly before 
my mind. I was giving a lecture on America in an 
English University town, laying the emphasis, to the 
best of my ability, on the new contribution which 
Americans are making to the spiritual riches of the 
world. Suddenly I realized that I had before me an 
audience sharply divided into two parties. There were 
those who were glad to be given a clue to vital elements 
in the New World which had hitherto escaped them. 
But there was another section which, whether con- 
sciously or unconsciously, resented my account of an 
America which was losing its old colonial dependence 
on European standards and drawing its ability from 
native sources. Needless to say, it was, broadly speak- 
ing, the younger generation in the audience which 
constituted the former section, while the older portion 
constituted the latter. Thus it is that the old Europe 
seeks to enmesh America in the invisible filaments of 
its own decadence, whilst young Europe, sure of its 
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own vital energy, responds to the sense of life on the 
other side of the Atlantic. 

No, Europe is not decadent. Neither is America 
barbarous. Both continents are alive. Both are march- 
ing together toward a better future. But they have 
not yet learned to walk in step. 
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As I look back over two years spent chiefly in American 
universities, one impression stands out above all others 
and will surely remain a permanent memory. It is the 
golden quality of the American undergraduate. I have 
had close contact with students in many countries — 
in England, in Wales, and on the Continent of Europe — 
but it has never been my good fortune to encounter 
pupils who, with negligible exceptions, were so alert 
and receptive, so friendly in the give and take of the 
mind, so loyal, so understanding, and so warmly appre- 
ciative of care bestowed upon their intellectual needs. 

The American student takes a little knowing, and in 
these days, when every visitor from overseas is supposed 
to come armed with propaganda, he quite rightly begins 
by being on his guard. But, once his suspicions are 
broken down and his natural independence and initiative 
attracted, he takes to his work with zest and makes 
astonishingly rapid progress. When I compare the 
difference between the written work and discussions at 
Cornell last October with those of May, I can only say 
that, in Oxford, it would have taken two or three years 
to effect a similar improvement. 

^ Contributed to the Educational Supplement of the New York E’vemng 
Post under the Editorship of Professor Edwin F Gay, m August, 1923. 
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This judgment, I know, will surprise the pessimists, 
who tell us that the American university is filled with 
pleasant-mannered young men, who care nothing for 
the things of the mind and are bent only on getting 
through the minimum requirements with the least 
amount of trouble for themselves. But I would ask 
the pessimist whether he has ever really tried to know 
the objects of this indiscriminate criticism. You cannot 
interest the American student, or any student, in the 
things of the mind unless you teach him. And by 
teaching I mean real teaching, the kind of teaching 
that Socrates gave, not the recital of lecture notes 
to a large dumb crowd in an imposing hall, nor a 
“ quiz,” designed rather to find out what “ assigned 
readings ” they have failed to absorb than to dis- 
cover the real drift of their natural interest in the 
subject. 

“ How can a man learn from one who is not his 
friend? ” said the Greek philosopher long ago. 

Mr. Albert Mansbridge placed these words on the 
title page of the book in which he described the remark- 
able success of the English Workers’ Educational 
Association in bringing university teachers into contact 
with working men. Exactly the same is true of teaching 
within the walls of the university. Make your classes 
small enough to enable you to know your students and 
for them to know you, and you can create an atmosphere 
of friendly discussion in which ideas can germinate and 
flourish. Keep your classes large and they will remain 
dumb driven cattle, apparently quite innocent of intel- 
lectual desires and motions. But don’t imagine that this 
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stolid exterior represents the reality of young college- 
bred America. 

“ It must be hard work.^ ” Of course it is. Every- 
thing worth while is hard work. If you don’t want to 
work hard, don’t be a university teacher. And it is 
harder work in America than in England because of 
the pressure of numbers. As an Oxford tutor I used 
to give two lectures a week and take some fifteen students 
individually. At Cornell, I gave two lectures a week 
and took eighty students in the first term and 140 in 
the second, not, indeed, individually, but in groups 
averaging a dozen each — small enough, that is, for 
each student to feel himself to be a real person and not 
a cipher and to be called upon once at least in the term 
to take the leading part in the discussion. To enter into 
personal contact with 140 students a week is no doubt 
an exacting task and I should add that I could never 
have undertaken it without the collaboration of my wife. 
But the result, not merely in the joy of achieved results, 
but in insight into the problems of the coming genera- 
tion, far more than repays the effort. 

One thing that strikes me, as I go over the faces at 
Cornell in memory and compare them with my Oxford 
students, is their heterogeneity. It is often said, especi- 
ally by those who know America only from Europe, 
that Americans are standardized and all of a type. 
Nothing could be less true of young America, as I have 
seen it at Cornell and elsewhere. The Oxford under- 
graduate is far more homogeneous in outlook, manners, 
opinions, experiences, and ambitions than the Cornell 
undergraduate. This is but natural, since the Oxford 
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undergraduate is drawn predominantly from a single 
social class in the stable society of a small island, while 
Cornell students are drawn from the length and breadth 
of a vast and rapidly changing continent and from homes 
representing every variety of heredity and social circum- 
stance. Thus, to know Oxford is not to know England, 
although it is a liberal education in English history, 
while to have taught in an institution like Cornell is 
to have an insight into American life, from the metropolis 
to the farm, and from the bank and department store 
to the small town business, together with a liberal educa- 
tion in the geography, not of the United States only, 
but of Canada and the Caribbean. 

Another characteristic that has impressed me in my 
contact with American students is that it is easier than 
in Europe to relate their knowledge to life. The British 
University student has generally but a limited back- 
ground of practical experience. He may come, as most 
Oxford and Cambridge students do, from a comfortable 
middle-class home and be provided with an ample 
allowance, or he may have made his way to college 
through scholarship and parental sacrifice, and from 
one of the new state-aided high schools. But in neither 
case is he likely to be spending his summer vacation 
on a farm or behind a counter; still less will he be able 
to “ work his way through,” while he is actually in resi- 
dence at college. 

It is one of the glories of the American university 
that it is not yet the home of a leisured class ; and the fact 
that, at Cornell for instance, the overwhelming propor- 
tion of the students support themselves by their own 
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labours during the summer, instead of climbing in 
Switzerland or shooting grouse on their fathers’ moors, 
is of distinct intellectual advantage. The American 
student has a fund of living experience, which the teacher, 
endeavouring to relate book knowledge to life, can always 
be sure of being able to turn to account. Over and over 
again during the class work at Cornell my mind has 
harked back, not to the lively, scintillating, but often 
over-sophisticated conversation of Oxford, but to 
broader, simpler and manlier discussions, to which I 
listened nightly at the time when my work lay in the 
adult education movement. 

The American student may know less than the Eng- 
lishman; his mind may be less nimble, his reading less 
extensive, his reasoning less facile, his prejudices more 
on the surface; but he has the inestimable advantage 
of being more grown up. All he needs is for his intellect 
to catch up with the rest of him. 

The new teacher in an American University is natu- 
rally surprised at first to discover the degree to which 
these practical preoccupations seem to overshadow the 
intellectual scene. “ Activities ” of one sort or another, 
whether it be managing baseball, financing a magazine, 
or organizing the editing of an annual, seem to claim 
pride of place over mere reading and thinking. But, 
if he is wise, he soon learns not to exalt the latter at the 
expense of the former, but to attempt to relate the 
two. That “ activity ” with which the American student 
is bubbling over, so that he dispenses it with a liberal 
hand on everything that comes his way, is the precious 
material of the university teacher’s art. All that is 
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needed is to guide and channel it. Some of the best 
work of my year in Cornell was done by athletes who 
had discovered how to transpose into another field the 
mental energy and concentration called out in them in 
their sports. There is a football coach at Cornell from 
whom some of the members of his team have learned 
much more than football. 

This suggests a deeper consideration, which I can 
only touch on briefly here. It is that the nature of Ameri- 
can life and the course of American development affect 
the scope of the teacher’s art in ways which, as it seems 
to me, have not been sufficiently recognized by American 
educators. If the object of education is to enable men 
and women to understand, in the fullest and deepest 
sense, the world they live in, or, to use a definition of 
which I am rather fond, to harmonize the outer world 
with the inner, then surely the American teacher must 
be careful, in the selection of the materials of “ culture,” 
to keep as close as he can to the first-hand experience 
of his pupils. A great deal of the current aversion to 
what is “ high brow ” is simply a healthy reaction 
against the second-hand. The great difficulty in hand- 
ling what are called “ arts subjects ” in America is 
that they are to so large an extent European. 

Let me hasten to make clear, lest I class myself with 
the Philistines, that I am not saying that young Ameri- 
cans should not read the Funeral Speech of Pericles, 
because it was written on the other side of the Atlantic. 
I am only saying that the problem of presenting it to 
him in a living way, in a way that will appeal to his 
own inner and outer experience, is the major problem of 
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American arts education, and that until this is recognized 
the engineer, the chemist, the geographer, and even the 
teacher of journalism and public speaking will have a 
natural advantage over those who deal in the old classical 
wares, be they Greek or Latin, English, French, or 
German. For the natural sciences, at any rate, do give 
a discipline, narrow and specialized though it may be, 
while the student who has taken a group of cultural 
courses too often emerges with nothing more than 
a mass of unrelated knowledge and some pretty 
accomplishments which, in his heart of hearts, he 
may consider more suitable for his sister than for 
himself. 

The conclusion to be drawn from this is not that the 
American student, even when his bent is towards the 
arts, should receive his early discipline and training in 
the sciences, but that he needs more skilful and careful 
teaching in the arts than his European compeer. The 
university problem is everywhere primarily a problem 
of teaching; but nowhere is this so pre-eminently so 
as in America. 

I had not been long at Cornell before I made two 
observations. One was that whereas at Oxford teachers 
have “ studies ” in which to receive their students — 
pleasant living-rooms lined with bookshelves and fur- 
nished with armchairs and tables covered with recent 
books and reviews — in America teachers have “ offices ” 
— “ Room 321, sixth door to the left on the third floor 
of the Arts Building ” — and not always very much 
like an abode of the Muses when you get there. My 
second observation was that practically none of my 
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students looked upon university teaching as a desirable 
career for themselves or their friends. 

On reflection I realized that these two phenomena 
were closely related. The great difference between 
British and American university administration is that 
in England universities are controlled by scholars 
along lines of administration which, however much 
open to criticism in detail, have been evolved to meet 
the special needs of institutions of learning, whereas in 
America universities are, on the whole, administered 
by business men along lines which are assimilated, as 
closely as the differences of function and circumstance 
permit, to the organization of a business enterprise. And 
as, in the nature of the case, the assimilation cannot be 
complete, there is necessarily something unsatisfactory 
about American university organization which affects 
the prestige of a university career in all sorts of subtle 
ways. Young Americans, who are very sensitive in 
their appreciation of values, feel that if thev are to go 
into business they would rather take contact with the 
real thing and not with its pale academic imitation. 
The natural-born scholar, on the other hand, feels 
himself irked and incommoded in a hundred little 
ways by the prevalence of types of organization and 
standards of judgment which he feels to be wholly 
out of place in an institution of higher learning. 

American university administration has lately been 
under fire from many quarters, I do not wish to express 
an opinion on the merits of the controversy between 
the trustees of a well-known New England college and 
its distinguished president, with whohi I enjoyed the 
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delights of intellectual combat in his stimulating class- 
room some eighteen months ago. Still less do I wish 
to associate myself with the sweeping accusations and 
insinuations brought by Mr. Upton Sinclair against 
the whole tribe of trustees and university governors. 
I have had the pleasure of meeting a number of university 
trustees on different occasions and have found them 
to be what I should have expected, sincere, straight- 
forward, fair-minded, public-spirited men, unfeignedly 
anxious to do their best for the institution under their 
charge. 

Nevertheless the fact remains that the business man 
put in charge of an institution of higher learning is 
undeniably in a false position. His training and out- 
look inevitably drive him to apply forms of thinking 
and to favour policies which, however sagacious in busi- 
ness, are wholly unsuitable to education ; and the greater 
his sense of responsibility and his anxiety to make a 
success of his trusteeship, the more calamitous are his 
policies likely to be. A business man is no more com- 
petent to run a university than a scholar to run a bank 
or a factory. The business man is trained to look for 
“ efficiency,” for a smooth-working organization, for 
definite and measurable results, for a valuable and 
imposing plant, for the outward and visible signs of 
“ success.” The scholar, who knows that his standards 
are not the standards of the crowd, is concerned not 
with quantity but with quality, not with the mounting 
curves of statistics but with the spirit working in secret 
places, not with the piling up of buildings but with 
the transmission of living ideas. No doubt universities, 
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like churches, need buildings and equipment and cannot 
dispense with the services of the sons of Martha skilled 
in these matters. But business ability should surely 
be kept, as it is at Oxford, in its natural place, which 
is that of advising rather than controlling the directors 
of university life and policy. 

The first encounter which stands on record between 
scholarship and Big Business was the famous interview 
between Solon and Croesus. On that occasion the sage 
assumed a distinct position of moral superiority, and 
his European successors have on the whole maintained 
this position ever since. It is to this, to the respect felt 
by the leaders of the outside community for the disinter- 
ested pursuit of knowledge that the prestige and attrac- 
tiveness of academic life in Europe have been due. No 
one has set forth the ideal of the scholar’s life more 
eloquently and persuasively than Emerson in his Phi Beta 
Kappa address on the American Scholar. But the eighty 
years and more which have since elapsed do not yet 
seem to have made scholarship truly at home in the 
American university. 

Perhaps the best evidence of this is the position of 
the American college president. Nothing seems more 
surprising to a European sojourning in an American 
college community than its leadership. In England the 
Vice-Chancellor, or the Warden, President, or Master 
of a college is a teacher who has won authority enough 
among his fellow-teachers to be able to preside over 
them, to harmonize their activites, and to promote 
among them a living sense of the unity of knowledge and 
of the true purposes of a university. I do not say that 
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presidents of this type do not exist in America: I’hs-ve 
indeed met one or two both in the East and in the Westt^ 
But they are the exception, not the rule. The typical 
university president, whatever his scholarly attainments 
in the past, seems to have drifted into the position of 
being the travelling salesman of a body of business 
trustees, or, in the case of State institutions, the lobbyist 
skilled in the defence of the interests of his enterprise. 
Ready to pack his bag and dash into his sleeper at an 
hour’s notice, he spends his time at conferences, at 
alumni banquets, at the celebrations of allied institu- 
tions — anywhere but in his own library and among his 
own faculty and students. In more than one institution 
after waiting to see the great man after his return to 
his alma mater from a business journey, I found him so 
overwhelmed with fatigue that he could hardly keep 
his eyes open. 

Meanwhile the university itself languishes for lack 
of leadership. The head of an Oxford College is per- 
sonally acquainted, as a matter of course, not only with 
his faculty, but with all the inmates of the college. The 
head of an English university knows all his faculty and 
a considerable proportion of his students. American 
universities are often so stupefyingly large that the 
president would, in any case, find it difficult to know 
even his professorial staff; but his outside duties almost 
inevitably make it impossible. I once happened to be 
present when the president of a State university was 
receiving three of his deans to report on the progress 
of their work during his absence. It was evident from 
the conversation that their relations were not those of 
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a working head taking contact with his lieutenants, 
but rather those of an august being from outside, 
resembling the “ visitor ** of an Oxford college, being 
informed of the main lines of work with which he was 
not expected to be familiar in detail. Under such cir- 
cumstances, human nature being what it is, it is inevitable 
that the president should only be told what it is good 
for him to know, and that the power should gradually 
devolve into the hands of the departmental chiefs. 
And the natural result of this is to break up the uni- 
versity — ^the old mediaeval umversitas of knowledge — 
into a number of practically autonomous departments 
or even, as they are sometunes called, colleges. The 
natural link between the arts and the sciences is broken 
down, and even in the arts themselves, classics, English 
literature, the Romance languages, history, political 
science, and economics, all members of the noble family 
of the humanities, each sets up house for itself and tends 
to build It so large as to leave little occasion to take con- 
tact with its neighbours. 

This fissiparous and disintegrating process has been 
reinforced by the prevalence in American universities of 
intellectual specialization of an extreme and ultra- 
German type. For the minute and special studies carried 
on by young scholars in German and other Continental 
universities under the direction of great masters like 
a Mommsen and a Harnack there is something to be 
said. But the transplantation of this method from 
German to American soil and the attempt to apply to 
the energetic independent-minded American a system 
that succeeded, alas, only too well, with the industrious, 

i6o 



AMERICAN UNIVERSITIES 

obedient German has been an unmixed calamity. It 
would be a source for Homeric laughter if it were not a 
real tragedy, to watch red-blooded young Americans 
of pioneer stock, who ought, by every law of their 
nature, to be adventuring gaily and boisterously into 
the vast and alluring terra incognita of humane learning 
and ideas, pinned down by a Prussianized preceptor 
to a year’s research for a master’s degree, to be followed 
by two years more for a doctor’s, on the ablative absolute 
in Cicero or the House of Lords during the reign of 
Edward V. The increasing vogue (“ popularity ” would 
be too grimly unsuitable a word to employ) of these 
higher degrees constitutes a very real deterrent to the 
would-be American university teacher. A country in 
which, as I am assured, a brilliant scholar and live teacher 
cannot reckon on getting a good university appointment 
unless he has first blunted his edge and narrowed his 
outlook and interests by a course of soul-destroying 
research, does not deserve and certainly will not obtain 
an excess of first-rate material in the faculties of its 
institutions of higher learning. 

This depressing process of initiation might prove 
less of a deterrent if it opened out a sure prospect of 
material and intellectual independence later on. But 
for a number of reasons, independence, the life-blood 
of Americans, is not commonly the lot of the university 
teacher. In the first place his salary at every stage is 
too meagre. The scholar is everywhere a man who has 
put the grosser prizes of acquisition behind him; but 
if he is to be effective in the work of his modest choice 
he must be paid enough to maintain his family in decent 
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comfort without extra earnings, to be able to purchase 
the tools of his trade in the shape of a select library 
or other equipment, to have a change of scene once a 
year and to be able to dispense an unassuming hospitality 
to his students. I have not gone into the statistics but 
my own observation convinces me that, except where 
they have a private fortune, few American university 
teachers are in such a position. Certainly the real earn- 
ings of the academic profession in the United States 
are far from what they should be. An English 
friend who taught for some years in America told me 
before I came over of a distinguished European professor 
settled in America who had sold his private library in 
order to buy an automobile. A professor dependent on 
a university library for the tools of his trade seemed to 
me so incredible a figure that I did not credit the story. 
I do now. 

These conditions have a further effect on which I 
cannot, in candour, avoid saying a word. The low 
salaries, combined with the tendency to regard academic 
work as a business to be confined to “ office hours,” tend 
to cut off the professors’ wives, not only from contact 
with the students, but from the intellectual life and 
interests of the university. The result is disastrous 
from several points of view. It renders American aca- 
demic society distinctly more frivolous than that of 
Europe. I do not say that daylight bridge parties and 
country club activities are unknown in European 
academic circles, but they are certainly far less in evidence. 
Then again it encourages an atmosphere of intrigue 
and underhand interference on the part of those who 
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should be the open associates of their husbands’ interests. 
And, finally, it exercises an unhealthy influence, in 
co^educational institutions, upon the relations between 
the men and women students. Into this difficult subject 
there is no space to enter here: suffice it to say that it 
is one of the aspects of American university life which 
is most open to criticism and most in need of sincere 
and plain-spoken analysis. 

Nor does the American professoriate enjoy assured 
intellectual independence. I do not wish, on this point, 
to range myself with the extreme watchdogs of academic 
freedom, nor do I believe that it is part of the ordinary 
duty of the university teacher to promulgate opinions, 
be they orthodox or heterodox, on matters of passionate 
ephemeral controversy. The danger to which the 
scholar’s intellectual independence is exposed in the 
United States seems to me to arise not so much from 
the tendency to place a ban on this or that “ advanced ” 
or “ radical ” doctrine as from lack of understanding 
among those in authority as to what free intellectual 
activity really implies. 

The teacher in an American university who is pre- 
pared to adventure with his students in the true Platonic 
spirit, “ whithersoever the argument leads,” must be 
ready to face the criticism and misrepresentation of the 
routineers, who are likely to constitute the majority of 
his colleagues and governors, and to endure the petty 
pin-pricks and obstructions of Jacks-in-office. If he 
has faith and courage and is prudent enough not to give 
battle on unessentials he can win his way through, 
but the process is lonely and the experience too often 
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embittering. There are middle-aged men, and, I fancy, 
not a few, in American universities to-day who, had 
they been better supported, would by now be enjoying 
an international reputation and attracting transatlantic 
students to their classrooms. As it is, they have shrunk 
into themselves, cynical, disillusioned, and prematurely 
aged, and the students who could have found in them an 
inspiration see only a warning example. 

Until these conditions are remedied and the emphasis 
placed where it belongs, on real teaching, it is clear 
to an outside observer that the American university, 
on its arts side, will too often remain a university only 
in name. It will, generally speaking, continue to be, 
for the student a finishing school, for the administration 
a business establishment, for the ordinary teacher a 
routine, for the investigator a means for supporting 
his researches, and for American life, as a whole, in 
relation to the real forces of the age, a tranquil and 
almost stagnant backwater. 
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SOME PRINCIPLES AND PROBLEMS OF THE 
PEACE CONFERENCE 1 

“ These great objects can be put into a single sentence. 
What we seek is the reign of law based upon the consent 
of the governed and sustained by the organized opinion of 
mankind." 


The following pages seek to elucidate the principles 
involved in the terms of settlement accepted by the 
belligerents, and to make comments and suggestions 
regarding some at least of the problems to the solution 
of which they are committed. The words quoted 
above, which form the governing sentence of the Mount 
Vernon address and indeed of the whole series of 
President Wilson’s speeches, have been taken as a text 
because they contain within themselves in simple and 
unmistakable language the clue to the whole process 
of settlement as conceived in the mind of its chief 
interpreter. 


'Contributed to the Kound Table, December, 1918. The article was 
written during the first half of November, at the time when the writer was 
engaged on League of Nations work at the Foreign Office The ideas 
developed m it had already been outlined in a lecture delivered at the end of 
October, at King’s College (University of London), under the chairmanship 
of Mr Asquith. 
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I. THE LEAGUE OF COMMONWEALTHS 

« 

Of the two duties to which men are committed by the 
scriptural command, statesmen are chiefly concerned 
with the second, men’s duty to their neighbours. Such 
duties are both private and public. Our public duties, 
which involve our relationship to the wider circle of 
our fellow-citizens and fellow-men, we are only enabled 
to perform by means of political and social institutions 
and the general rules through which they work. The 
chief and most important of these institutions is the 
State, and the general rules by means of which it fulfils 
its purposes are called laws. We tend to speak of the 
settlement in terms of the League of Nations; if we 
used political terms with the accuracy that the impor- 
tance of the subject demands, we should speak of a 
League of States ; for it is States, sovereign within their 
own territory and expressing the will of their rulers 
by means of laws, which are the units of the international 
family. The treaties and covenants which will bind the 
members of the League to one another will not indeed 
be laws in the strict sense of the word, for they will be 
contracts between equal partners rather than rules 
made by a sovereign authority enforceable by its execu- 
tive agents upon its individual citizens. But their 
making and their enforcement must be the offspring 
of respect for law in the States composing the League; 
and, as the story of the Belgian treaty shows, inter-State 
right is no more than a scrap of paper unless those who 
sign its covenants regard them as a sacred and binding 
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obligation. It is in this sense that the network of 
treaties which will confirm and extend inter-State right 
throughout the membership of the League will signify 
the establishment of a reign of law between the con- 
tracting Powers. The League of Nations, in fact, so 
far from invalidating or diminishing national sovereignty, 
should strengthen and increase it; for unless the 
individual citizens of the various States comprising the 
League acknowledge and obey the laws by which they 
are governed, unless they recognize their duty of dedi- 
cation to the State of which they are members, it is idle 
to talk of a world “ made safe for democracy.” 

Those who, like the Bolsheviks or their intellectual 
followers further west, deny this duty of civic dedication 
are, whether consciously or unconsciously, trying to 
bring anarchy into human society; for they are aiming 
a blow at the only principle on which an effective 
international organization in the public interest can be 
built up In the modern world. The day is past and over 
when churches or guilds or other non-territorial forms 
of association could claim to be equal to the task of 
providing justice and liberty for mankind. Since the 
close of the Middle Ages the tasks of government have 
been in the hands of territorial States ; and, if experience 
is to be taken as a guide, they will henceforward remain 
there. The work before the coming age is not to 
supersede the existing States but to moralize them; to 
establish a better tradition and more broadminded and 
unselfish habits of business in the conduct of their 
internal and external affairs. But silk purses cannot be 
made out of sows’ ears. Better States presuppose 
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better citizens, men and women at once more public- 
spirited and fully conscious of their obligations and 
more unselfish and devoted in striving to honour them. 
Thus it is only on the basis of civic dedication in the 
individual States that the co-operative machinery of 
the League can ever develop into the organic union 
or world-State to which all students of the political 
affairs of mankind are bound to look forward. 

But the membership of the League of Nations is not 
open to all the States of the world. It is only open to 
those where authority is based upon the consent of the 
people over whom it is exercised. The reign of law 
may be said to exist in autocracies whenever the exercise 
of their power is consciously directed by a spirit of 
trusteeship rather than of ascendancy; but even at the 
best the subjects of an autocracy obey the law out of 
fear or habit rather than out of consent and in the spirit 
of co-operation. Membership of the League cannot be 
confined, in the present backward state of the political 
education of the world, to States which enjoy responsible 
self-government throughout their whole area; but it 
can reasonably be demanded that no States should be 
admitted which do not make such a consummation one 
of the deliberate aims of their policy. To admit into 
the League States like Mexico or Liberia, where power 
is exercised and law enforced for the advantage of a 
section only of the community, would be to court the 
very conflict of principles within the concert of the 
Powers out of which war sprang in 1914. 

Still more disastrous would it be to admit into the 
League States whose rulers are engaged in a deliberate 
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propaganda to subvert the institutions and more especi- 
ally the democratic self-government of neighbouring 
States. As President Wilson stated in set terms in his 
Second Inaugural on March 5, 1917: 

The community of interest and of power upon which peace 
must henceforth depend imposes upon each nation the duty of 
seeing to it that all influences proceeding from its own citizens 
meant to encourage or assist revolution in other States should 
be sternly and effectually suppressed and prevented 

Governments, such as that of Bolshevik Russia, which 
refuse to abide by this principle, and, indeed, contravene 
it to the extent of enrolling into their citizen body con- 
verts to their own particular creed who are and remain 
resident citizens of other States, are outlawing them- 
selves not only from membership of the League of 
Nations but even from recognition by the Associated 
Powers. 

The League, in fact, will not simply be a League 
of States, it will be a League of Commonwealths — of 
States, that is, which consciously base their policy upon 
common ideals — on the welfare of the governed, on the 
equality of all before the law, and on the duty and 
privilege of responsible citizenship as an element in the 
mutual service of each to all. It is only by the co-opera- 
tion of States which have common ideals that the new 
world order can be built up, and the ideal of the common- 
wealth, the principle of the conscious and responsible 
co-operation of the citizen in the making of the laws 
by which he is bound, is the only possible foundation 
for the world-State of the future. Modern civilization 
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is at grips with two great dangers, the danger of organ- 
ized militarism, which it has surmounted with blood 
and tears in the last few years, and the more insidious 
because more pervasive danger of anarchy and class 
conflict arising out of the passions that have been let 
loose in the period of unparalleled strife through which 
the world has passed. ; As militarism breeds anarchy, 
so anarchy, in its turn, breeds militarism .X Both are 
antagonistic to civilization, and neither is compatible 
with membership of the League of Nations, 


II. THE COVENANTS OF THE LEAGUE 

We conclude then that the League of Nations will, 
in fact, be a co-operation of commonwealths, an associa- 
tion of States cherishing common ideals, which have 
bound themselves together for certain definite purposes. 
What form shall that association take? It would seem 
to fall into two sharply defined divisions. Firstly, the 
actual treaties or conventions to which the Associated 
Powers jointly and severally become parties, and, secondly, 
the methods of regular conference and study by 
which that association may be deepened and extended, 
and an organized opinion of mankind gradually come 
into being and find practical expression. 

As to the contents of the treaties, it is hazardous to 
be precise at the present juncture. They will embody 
those matters on which the statesmen of the signatory 
Powers, after the experience of this war and the full 
opportunity of conference, have reached an agreement 
sufficiently definite to be laid down as the basis of their 
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future relations. These treaties will, however, not be 
laws in the strict sense of the word, nor will the assembly 
of^ statesmen at Versailles or elsewhere which draws 
them up be a parliament. Each statesman will be 
responsible to the sovereign parliament and people behind 
him, and it is the peoples of the States comprising the 
League who must bear the chief responsibility for the 
treaties signed in their name. For that reason it would 
seem desirable that the treaties should not be long 
term, still less perpetual, instruments. Perpetual treaties 
are indeed a lien upon national sovereignty and a stand- 
ing contradiction of the principle of the democratic 
control of foreign policy. Free peoples should be fully 
acquainted with their obligations, and to this end those 
obligations should be brought before their notice at 
regular and frequent intervals. It would establish a 
salutary precedent if the network of treaties signed as 
a result of the war were valid for a period of ten years 
only, and therefore came up for automatic renewal by 
the statesmen and peoples of the signatory Powers at 
intervals sufficiently short to enable international issues 
to be brought before this country at every second general 
election. Nothing is more dangerous for a democracy 
than to be committed to obligations which are dis- 
tasteful to it. If the ideals at the base of the fabric of 
the League of Nations are no longer believed in by 
the electors of any of the signatory Powers, let them have 
full opportunity of denouncing the treaties by which 
they are bound, and so giving notice to the world that 
they resume full freedom to act as they think fit. Such 
a proposal may seem to some to reveal a lack of faith 
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in the future of the League and to endanger the prospect 
of its permanence. In fact, however, its adoption would 
be more likely to have the contrary effect. Nations 
and parties might from time to time chafe at their 
obligations under the League, and work themselves up 
into a mood of determination to flout them. But, when 
brought face to face with the alternative policy of public 
withdrawal from the comity of civilization, they will 
assuredly recover their sanity of outlook. The periodical 
renewal of the covenants of the League would, in fact, 
be of great educative value. The public opinion of 
mankind is, indeed, not yet ripe for a permanent written 
constitution which shall regulate its political activities; 
and since the main work of the League of Nations in 
the opening generation must, therefore, be one of 
education, nothing could be more conducive to the 
increase of its authority over men’s minds than an arrange- 
ment by which the fundamental issue of foreign policy, 
the question of co-operation as against antagonism in 
international relations, was brought up regularly before 
the bar of public opinion. Had the Belgian Treaty 
been liable to renewal in this way, the Germans would 
have been left in no doubt as to British action, and 
possibly the whole course of events might have been 
different. 

Another general remark may be made about the 
treaties. It is better to avoid provisions which, how- 
ever desirable in the abstract, cannot be worked out in 
such a form as to be subject to scrutiny and control. 
The history of diplomacy is full of pious provisions of 
this kind, and experience has invariably shown that 
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they are not only useless, but actually harmful; for 
they tie the hands of law-abiding and trustworthy powers 
whilst leaving the untrustworthy free to pursue their 
purposes in secret. The best instances of such pro- 
visions in the past, ever since the Papacy tried to prevent 
the use of gunpowder, have been the attempts to secure 
the limitation of armaments and the mitigation of the 
rules of war. The fourth clause of President Wilson’s 
Fourteen Points stipulates that “ adequate guarantees 
should be given and taken that national armaments will 
be reduced to the lowest point consistent with domestic 
safety.” It will be the task of the Peace Congress to 
attempt to devise such guarantees. It would be idle 
to deny, however, that all proposals so far made in 
this direction have been confronted with hitherto in- 
superable obstacles, such as the problem of defining 
what armaments are, or how implements of war are to 
be distinguished from instruments of peaceful commerce 
— a difficulty which has been greatly increased by the 
development of aircraft. The best guarantee here, as 
elsewhere, as Viscount Grey has observed, will be the 
sense of security arising from the acceptance of common 
ideals by the Great Powers. Moreover, as Mr, Church- 
ill has suggested, the general adoption by other Govern- 
ments of an attitude of frankness and openness, such 
as has been customary in this country, as to expenditure 
on armaments, will by itself exercise a powerful and 
beneficial effect on the international atmosphere. It is 
likely, too, that financial exigencies and the obvious 
desirability of devoting the maximum amount of energy 
to productive labour will prove even more potent spurs 
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than international discussions to the diminution of 
armed forces. It must be remembered, however, that 
there are certain common interests which it will be ^e 
task of the League of Nations to safeguard, if necessary 
by military means, and that in the present state of unrest 
throughout the world, not merely in Europe, but in 
Asia and Africa, international as well as domestic con- 
siderations must determine the scale of armaments. 

Some other points which should form part of the 
covenant can be mentioned. It will no doubt be pro- 
vided in accordance with the first of the Fourteen Points 
that all treaties and agreements of any kind made between 
any of the contracting powers or by a contracting power 
with a power or powers outside the League, shall be 
made known to the Governments and peoples of the 
League. The simplest way of so doing would be 
to arrange for the registration of such treaties and 
agreements with a permanent secretariat. Secret 
treaties made between Governments are as incom- 
patible with democracy as they are with secure inter- 
national relations. This does not necessarily imply 
that negotiations should always be publicly conducted, 
or that treaties should be subject to ratification by a 
popular assembly. The experience of countries, like 
the United States, where such ratification is required, 
reveals dangers, which some advocates of the demo- 
cratic control of foreign policy do not seem to realize. 
Moreover, in all human affairs negotiation is apt to pro- 
ceed more smoothly and satisfactorily when those who 
conduct them are plenipotentiaries. One of the results 
of requiring that treaties should be valid only for short 
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periods will be to enable more power and discretion to 
be placed in the hands of those who negotiate them. 

Amongst the questions to be regulated in the treaties 
territorial problems will take the first place. Pacifist 
propagandists at an early stage of the war invented the 
watchword: “No annexations,” thus showing how 
little they understood what the tasks and problems of 
government are. The end of the war finds vast areas 
of the world’s surface devastated, depopulated and 
racked by misgovernment, crying out for the justice 
and freedom, the technical administrative skill and the 
material relief, which civilized governments are alone 
in a position to give them. For such territories self- 
determination is no solution; they are not in a position 
to govern themselves, nor are they even in a position 
to choose their rulers. Rather they resemble those 
Italian cities of the Middle Ages who were accustomed 
when civil conflict had reduced their fortunes to a low 
ebb, to call upon some neighbouring community to 
send in a peacemaker or Podesta to restore them to 
prosperity. The League of Nations, in fact, will find 
itself confronted with the necessity of acting as trustee 
for a number of unfortunate wards, the victims of mis- 
government and mischance. It will have to give legal 
precision to the idea of trusteeship, which has already 
been acknowledged by the leading powers as the guiding 
motive of their administration of non-adult countries. 
It will have to consider the needs of such territories in 
the light of the welfare of the world as a whole, and 
to call upon Powers whose experience and resources 
enable them to undertake such obligations to act as 

*75 



THE PROSPECTS OF DEMOCRACY 

custodians under the terms of an international trust or 
charter. Such charters, which will no doubt be drawn 
up for territories in Western Asia, Central Africa and 
the Pacific, would merely carry farther the principle 
underlying the Berlin Act of 1885, but with the impor- 
tant addition that the guaranteeing Powers would retain 
in being an organization to supervise their execution, 
and to deal with difficulties should they arise. In the 
case of the Congo, the signatory powers to the Berlin 
Act, after they had established the fact of persistent 
unfaithfulness on the part of the custodian, removed 
King Leopold from his position. The same ultimate 
remedy would remain in the hands of the League of 
Nations in the case of the new trusts now to be formed. 
The territories so handed over would not form part 
of the ordinary dominions of the sovereign state ad- 
ministering them, but would be subject in a special 
and peculiar degree to international supervision. A 
word must be added here to emphasize the plea put 
forward that the United States should abandon its 
traditional aloofness and undertake a full share of the 
burdens which will fall to the civilized Powers. 

Another of the Fourteen Points which will un- 
doubtedly be embodied in some shape in the treaty 
covenant is that providing for the “ establishment of 
an equality of trade conditions among members of the 
League.” The exact interpretation of these words is 
not quite clear, nor is it yet certain how far it will be 
possible to reduce them to treaty form. President Wilson 
has explained that they involve a pledge to make no 
special tariff discriminations against any particular power, 
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and it is clear that they have, in fact, ruled out the 
idea of an economic boycott against Germany, which 
was much discussed in certain quarters at a time when 
faint hearts believed that it was impossible to obtain 
a decisive military victory. It is, however, one thing 
for the Powers to pledge themselves not to discriminate 
against any particular state or group of states, and 
another thing to couch their treaty obligations in the 
positive form of “ equality of trade conditions.” Taken 
strictly, these words would seem to imply the universal 
adoption of the most favoured nation principle in com- 
mercial treaties, and the elimination from the commercial 
practice of the members of the League of all special 
economic alliances or customs unions between any two 
or more of them. Such a system of most favoured nation 
treatment existed in Europe between the time of the 
Cobden Treaty of i860 and the revival of protectionism 
in the late seventies. It led to a general lowering of 
tariff barriers by virtue of the fact that duties lowered 
in favour of any power were automatically lowered 
towards all other powers, and it undoubtedly did much 
to promote cordiality and a closer understanding between 
the nations. There is much to be said for its reintro- 
duction; nor is the real objection to it likely to come 
from Great Britain, which has uniformly adhered to the 
system ever since the middle of the nineteenth century. 
On the other hand, there are regions of the world, 
notably in the East of Europe, where closer economic 
relations between the various countries will be highly 
desirable, and where the newborn spirit of independence 
is likely to render impracticable the political unions 
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which in the experience of the British Commonwealth 
in South Africa, Australia and elsewhere have proved 
the most satisfactory way of securing closer economic 
association between neighbouring communities. It 
remains to be seen how the Powers will succeed in 
embodying President Wilson’s third point in their 
covenant without subjecting the States of the Danubian 
basin and the Baltic seaboard to irksome restrictions 
upon their economic freedom. It will also be interesting 
to observe how far the United States herself conforms 
to the principle laid down by the President, which is 
as present contravened by the reciprocity treaty with 
Brazil dating from 1904, and in a lesser degree by her 
relations with States like Cuba. Possibly a way out 
may be found by setting up a permanent Commission 
on Commercial Practice, on the analogy of the United 
States Tariff Commission, to which controversies on 
tariff discrimination, dumping, and similar questions 
could be referred. Such a body might gradually work 
out in practical shape what may be called the etiquette 
of commercial policy. One of its first duties, for instance, 
would be to harmonize the European and American 
interpretation of the Most Favoured Nation clause. 

An economic provision which will doubtless find 
place in the treaty is that relating to “ free access to 
the sea for inland populations.” If this principle, with 
which President Wilson dealt in some detail in his 
speech of January 22 , 1917, is to be carried out in 
such a way as to safeguard the interests of inland Powers 
such as Poland, Czecho-Slovakia, Hungary and Switzer- 
land, a number of ports will have to be scheduled and 
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Commissions appointed, on the analogy of the Danube 
Commission, to control the main route of communica- 
tion to the hinterland in question. Where rivers are 
concerned, ample precedents exist for this; and the 
relatively small expenditure required for the mainten- 
ance of the necessary facilities for navigation makes 
the financial question a matter of no special difficulty. 
Canals and railways present a more difficult problem 
which will have to be worked out by degrees as similar 
problems have been worked out in the United States 
by the Inter-State Commerce Commission; for in the 
coming years Governments and peoples will more and 
more come to see Europe as a geographical and economic 
unit and to adjust their economic policies and projects 
to that simple and outstanding fact. The problem of 
improving the communications of the European Con- 
tinent and — it may be added — of Western Asia, is, as 
the exponents of the Berlin-Bagdad idea rightly realized, 
essentially one to be envisaged as a whole. It would 
be well, therefore, to follow the Danube precedent 
by setting up a number of independent Commissions 
for different rivers and highways, but to bring all the 
various local bodies set up to deal with particular routes 
under the general authority of a Permanent Transit 
Commission appointed by and responsible to the Inter- 
State Conference. 

This summary of the subjects ripe for embodiment 
in treaty form would be incomplete without a mention 
of the provision which to those who regard cure as more 
important than prevention will seem the most important 
of all — that designed for the avoidance of war between 
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members of the League or between a member and an 
outside Power. Of the various possibilities under this 
head the simplest and most practical plan would seem 
to be to follow out the suggestion recently made by Lord 
Robert Cecil, ^ that no signatory Power should be at 
liberty to go to war until the matter in dispute had been 
referred to an Inter-State Conference. The Conference 
would decide whether the matter was justiciable — *.e., 
whether it involved a question of fact or of the inter- 
pretation of an existing treaty or agreement. In such 
cases members of the League should be bound to abide 
by the award of the Hague Tribunal, to which the 
matter would forthwith be referred. To ask the Powers 
to bind themselves to abide by the award of a tribunal 
or Council of Conciliation on a non-justiciable dispute 
— ^to ask the United States, for instance, to promise 
to abide by an award on the colour question or the 
Monroe Doctrine — is to throw too great a strain on 
the growing international organism; whilst to provide 
for compulsory reference to conciliation with the possi- 
bility that the award may be disregarded is to incur 
the risk of bringing the prestige of the new international 
authority into contempt. In this particular field, to 
which too much attention has been directed by those 
who regard international questions from a juridical 
rather than a broader political standpoint, it is more 
important to preserve elasticity and a sense of freedom 
of action than to secure binding engagements, signed, 
sealed, and delivered. After all, law courts and arbitra- 


^ Address at Birmingham University on November 12, on his installation 
as Chancellor 
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tion machinery are neither designed nor expected to 
breed sympathy and understanding between rival liti- 
gants. They can but follow and consolidate the swifter 
advance of the international spirit in more fruitful and 
less contentious spheres of activity. 

III. THE INTER-STATE CONFERENCE AND ITS ORGANS 

Such are some only of the problems upon which it 
should be possible to secure agreement and to embody 
such agreement in treaty form. It remains to consider 
the methods by which that agreement, once arrived at, 
can be maintained, and above all what action can be 
taken to create and develop that public opinion among 
the peoples comprising the League, which alone can 
constitute what President Wilson describes as the organ- 
ized opinion of mankind. 

It has already been made clear elsewhere that 
the new international order must take its rise out of 
inter-State conferences such as have already been taking 
place during the conduct of the war. In other words 
the institutions of the League of Nations must spring 
not from the Hague but from Versailles.^ This meeting 
of principals with principals should continue after the 
war at regular intervals. The most practical arrange- 
ment would seem to be that the representatives of the 
signatory Powers should meet at intervals of four or 
five years, and that there should be an annual meeting 
of the Premiers and Foreign Secretaries of the Great 
Powers, who would thus come to constitute a kind of 

^ The reference is to the Inter-Ally War Committee, which had its seat at 
Versailles (Note added in 1928 ) 
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executive committee for the members of the League as 
a whole, with power to call in representatives of any 
other States for consultation. The Great Powers after 
the war will be the British Commonwealth, France, 
Italy, Japan, the United States, and, should stable 
constitutional governments be formed there, Germany 
and Russia. The Inter-State Conference of their Foreign 
Secretaries would, in fact, be a re-establishment under 
happier auspices of the old Concert of Europe, out of 
which alone, as the wisest of nineteenth century states- 
men were always aware, true international co-operation 
could be expected to spring. So long as the Concert 
was held together by any common policy, even the mere 
policy of avoiding war, it was able to show good results 
even as late as 1912, and its re-estabhshment on a 
definite basis of principle and with the practical achieve- 
ments of this war to its credit will arm it with an authority 
which it has never previously enjoyed, and enable it 
to undertake tasks to which, five years ago, it could 
never have hoped to be equal. Its annual conference, 
which will take the place of the dark and confidential 
gatherings of monarchs and their statesmen at Kono- 
pischt, Bjorko and elsewhere under the old regime^ 
should lead to a frank interchange of opinion on the 
problems of the day, and will have the further advantage 
of short-circuiting the interchange of diplomatic docu- 
ments which has made international consultation so 
cumbrous and difficult in the past. As in the case of 
the Imperial Conference (a similar meeting of Govern- 
ments with Governments) the public should be informed 
by daily bulletins of the range of problems discussed 
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and reports of the discussion, with the necessary 
omissions, should be issued to the public at a later stage. 
The presence of the American Secretary of State at 
such a gathering would be the outward and visible sign 
of the new attitude of America towards her inter- 
national responsibilities. It would also involve, if not 
a change of status, at any rate a change of constitutional 
custom in the position of the Secretary of State, who 
does not at present enjoy an authority equal to that of 
his European colleagues. 

All these arrangements for the Inter-State Conference 
presuppose a permanent staff, and indeed the organiza- 
tion is unthinkable unless a secretariat can be estab- 
lished to prepare the business, to deal with corre- 
spondence, and to supervise the working of any 
organizations set up by the Powers either by treaty or 
as a result of their consultations. The secretariat would 
no doubt be held in rotation by a member of one of 
the Great Powers, and there are men, of whom Colonel 
House is an obvious example, who are marked out by 
their record in the war as possible holders of such a 
pivotal post. The secretary would act as custodian 
and registrar of all treaties and agreements, and as the 
medium through which all reports on activities pro- 
moted by the Conference would reach the Governments 
concerned. 

Such activities would seem to fall under two heads. 
First, there will be a number of international adminis- 
trative bodies. A number of these bodies, such as the 
Universal Postal Union, already exist. Others it 
will be found necessary to set up as the consequence 
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of the war. Hitherto they have been established as a 
result of a number of separate agreements and conven- 
tions, and they perform their functions in isolation, 
practically without reference to one another. A recfent 
American work ^ states that “ there are in existence 4 5 
public international unions composed of states. Of 
these 30 are provided with administrative bureaus or 
commissions.” Mr. Woolf* in his recent volume on 
international government divides them into four classes. 

1 . Permanent deliberative or legislative organi- 
zations working in conjunction with administrative 
organizations. The Universal Postal Union and the 
International Institute of Agriculture are given as 
examples of these. 

2. Periodic conferences in conjunction with per- 
manent national bureaus or offices, of which the 
Conference on the Slave Trade and Liquor Traffic in 
Africa is an example, 

3. Conferences and conventions with the object of 
unifying national laws or administrations, of which 
commercial statistics and the White Slave Traffic pro- 
vide examples. 

4. Special international organs of a permanent 
character, of which the Hague Tribunal and Bureau, 
the Sugar Commission, the Danube Commission, the 
Suez Canal Commission, etc., are examples. 

The composition of these bodies is very various, 
but it should be possible to arrange that in all cases 

^ Remsch, Pubhc Inttmatimal Umtms. 

*■ bitemattonal Government, p. loz. See also Oppenheim, International 
Lteui, i. 6 i2. 
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where the membership is confined to States within the 
League or is predominantly composed of them, their 
reports should pass through the secretariat, and thus 
be 'communicated in regular form to the Governments 
concerned, and to their peoples. One of the crying 
needs of the time is that the world should be kept better 
informed as to the working of the international services 
on which so much of its welfare depends. An annual 
volume dealing with the activities of such international 
bodies, issued through the secretariat, would be a most 
useful record, and steps could be taken to ensure that 
newspaper readers throughout the world were made 
acquainted with its contents. 

But the secretariat will have more to do than simply 
to unify the activity of international bodies which existed 
before the war. There will be a number of new bodies 
set up as a result of the settlement. Such bodies will 
fall into two classes. Firstly, there will be certain local 
services which it will be found desirable to entrust to 
international commissions. If the Dardanelles and the 
Bosphorus, for instance, are to be “ neutralized and 
internationalized,” or a Customs Union set up in 
Tropical Africa, international commissions will have to 
be set up to carry out such provisions. 

One observation may here be made in passing. It 
will be noted that in this case and the other cases already 
mentioned the work to be done is the management of 
things rather than the government of men. Experience 
shows that the limits of the success of international 
bodies are strictly defined. International administration 
has considerable success to its credit in such matters 
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as postal administration, the dredging and wharfing of 
the Danube, and other matters of the same kind. Its 
failures have been in cases where a mixed civil service 
was called into being to administer areas of territdry. 
None of the experiments under this heading, whether 
they involved joint action by two or more powers under 
a condominium arrangement, as in the New Hebrides, 
or the creation of an entirely new service, as in the 
Congo, can be claimed as successes. The government 
of men is, in fact, a difficult and delicate art. An ad- 
ministration cannot be called into being by a stroke 
of the pen. Tradition, espnt de corps^ a certain unity 
of moral outlook, are of its essence. The best existing 
example of an administration exercising duties of national 
trusteeship over a non-adult population is that of the 
Indian Civil Service, which has reached its present 
stage of efficiency after many generations of effort and 
experience. To expect that a service recruited, with 
whatever paper qualifications, from a variety of different 
countries can hope to achieve success in the government 
of non-adult peoples is to fly in the face of experience, 
and to court certain failure. Above all, for the efficiency 
of any administration it is essential that questions at 
issue should be definitely and, if need be, very rapidly 
decided; and such decisions cannot be obtained by 
administrators responsible not to one Government, but 
to a Conference of Governments. History has proved 
again and again — ^in these islands, in the American 
Colonies, in Canada, Australia and South Africa — that 
the joint government of one community by a process 
of co-operation between more than one equal authority 
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IS bound to break down. So far, then, as the government 
of men is concerned, the principle of entrusting defined 
areas of guardianship to single sovereign Powers is the 
only one that can be adopted with safety. 

Apart, however, from local services of this kind, there 
are certain general functions which it may seem desirable 
should be carried on by international bodies subject to 
the control of the Inter-State Conference. One of the 
dangers to which civilization will undoubtedly be ex- 
posed in the era which is now opening will be the 
exercise of power by international syndicates, whose 
operations ramify throughout the world and are therefore 
not subject to the control of any single government. 
This is a problem which had already been becoming 
acute in the years before the war, and the concentration 
of economic power which the war has involved will 
undoubtedly make it more serious in the future. It is 
clearly intolerable that consumers throughout the world 
should be subject to uncontrolled exploitation by bodies 
of this character. International trusts are in fact capable 
of becoming real and serious rivals to the power of 
free governments and free peoples. Means, however, 
exist for controlling them. How far they should be 
applied when normal economic relations have been 
resumed after the transition period can only be decided 
in the light of the experience gained during the next few 
years. Already, however, it is clear that the inter-Allied 
economic bodies are expanding their functions under 
the stress of emergency to deal with the international 
situation as a whole. Neutral and enemy needs, both 
as regards food and raw material, must be considered 
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and met by them if inter-State competition and the 
scramble and high prices resulting from it are to be 
avoided; and action has already been taken in this 
sense. In its narrower limits this is a problem of the 
immediate reconstruction period, which cannot be dealt 
with here. But there are certain commodities, of which 
meat and mineral oil are obvious examples, which it 
may seem to the Inter-State Conference desirable and 
practicable to retain under some permanent form of 
control. It is too early to go into detail as to what form 
such control might take, but the war has revealed new 
possibilities in the co-operation of business initiative and 
enterprise with government supervision. Perhaps none 
of our war-time experiments and experiences is destined 
to bear more permanent fruit than the work which 
has been undertaken by Allied business experts sitting 
in conference together on the various inter-Allied pro- 
gramme committees, executives and councils. 


IV. THE PIONEERS OF JUSTICE 

There is, however, another and perhaps even more 
promising field of work which will come under the 
supervision of the Inter-State Conference and its 
secretariat. The treaties and conventions signed at the 
end of the war will, as has already been pointed out, 
cover but a small part of the field of international diffi- 
culties and problems. Over a far larger part of that 
field the questions at issue are not yet ripe for agreed 
decisions; the peoples and governments concerned have 
not yet made up their own minds, and in some cases 
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have not even seriously considered the problems in- 
volved. If friction resulting in war is to be avoided 
in the future, it is urgently necessary that the Inter- 
state Conference should set on foot a work of study 
and inquiry, designed to bring such problems within 
manageable shape and to present an agreed outline of 
international policy to the governments and peoples 
concerned. What is needed in fact is what may be 
described as an organization of political invention and 
research such as would enlist in the service of inter- 
national organization the best political brains and the 
ripest experience that the nations comprising the League 
can supply to it. For this object the Inter-State Con- 
ference should set on foot a number of standing com- 
missions charged with the duty of watching and report- 
ing at regular intervals on the group of problems 
assigned to them. These reports and the practical 
recommendations which would no doubt be associated 
with them would pass to the secretariat and would thus, 
as occasion offered, form the subject of discussion at 
the annual Inter-State Conference. They would also, 
subject to the necessary discretion, be published to 
the world. 

Only a brief survey of the work lying before such 
commissions can be given here. The scope of their 
inquiries would be similar to that covered by the various 
government departments in most civilized States. There 
might for instance be a commission on justice, which 
would deal with such questions as extradition, the 
white slave traffic, the unification of procedure, and 
so on. Health is another matter of international 
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concern, as the world has lately had occasion to realize 
from the spread of the prevailing epidemic. There is 
clearly scope for the work of a standing commission, 
which should review the conditions of health and disease 
throughout the world and suggest general measures and 
precautions more uniform than it has hitherto been 
possible to enforce, to improve the level of health and 
combat disease throughout the world. As typhus has 
been completely extirpated from civilized countries, so 
it should be possible by concerted means to deal a coup 
de grace to other similar enemies of the human race. 

Communications by land, sea and air form another 
large subject of inquiry; and the appointment of a 
Transit Commission, to supervise the activities of local 
river or railway Commissions, has already been suggested. 
It would find itself faced with a new and fascinating 
range of inquiry. The laws and rules of the air, for 
instance, still remain to be worked out, and such ques- 
tions as safety at sea are capable of far more uniform 
and effective regulation than they have hitherto received. 

Another large subject which will undoubtedly play 
a prominent part in the peace negotiations is that of 
labour legislation, which has already been brought to 
the front by the resolutions of the British and American 
labour parties and by the speech of the German Chancellor 
on October 5. No doubt it should be possible in the 
treaties themselves greatly to extend the range and 
effectiveness of international labour legislation. Certain 
subjects, such as the employment of juveniles, the regu- 
lation of indentured labour contracts, the use of lead 
compounds, the institution of an official international 
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bureau of labour statistics, are ripe for immediate settle- 
ment, but there are a number of other problems arising 
out of the varying standards of life and labour in the 
diflferent countries and among the different races of the 
world, which can only be adequately dealt with by 
frank and friendly discussion between members of the 
countries affected. Moreover the defects of admin- 
istration of the existing labour laws in many countries, 
including even some of the States of the American 
Union, form a subject on which periodical reports might 
be issued with advantage. In this and in other questions 
the importance of full Japanese co-operation in the 
deliberations connected with the League of Nations 
cannot be overestimated. There is inflammable material 
here out of which the wars of the future may spring, 
but it is material which, if carefully studied and wisely 
handled, may yet be used to promote a real unity through- 
out the civilized world. 

This leads on to a still more difficult question, that 
of the relations between the various large divisions or 
races of mankind, or what is known in popular speech 
as the colour problem. Here is an issue before which 
lawyers and judges are admittedly powerless. The 
questions and conflicts which arise out of it have never 
admitted and never will admit of judicial determination ; 
they are political questions in the broadest sense of the 
word and must be handled by wise and understanding 
statesmanship on both sides. The British Common- 
wealth, including as it does peoples of every colour and 
at every stage of human development, has a wide experi- 
ence of these problems and has known how to settle 
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them, if not without friction, at least without war, within 
its own borders. Where they have been settled as by 
the recent resolution providing for reciprocity between 
India and the Dominions on emigration questions', it 
has been by compromise and conference, rather than 
by seeking to arrive at a hard-and-fast principle. The 
same method must be followed on the wider inter- 
national field, and nothing will conduce better to that 
end than the appointment of a standing commission 
wisely and comprehensively selected which will keep 
the whole subject under review and make recommenda- 
tions to the governments concerned as occasion offers. 

Another big field of inquiry is provided by the group 
of subjects which might be assigned to a finance com- 
mittee. Of these, currency problems and questions 
arising out of the oscillation of the purchasing 
power of money are amongst the most diflScult. Nothing 
more can be said about them here beyond that they 
are international questions in the truest sense of the 
word. No single Government or group of Governments 
can hope to steady prices by limiting the output of gold, 
or make a revolutionary change in the basis of its 
currency without courting disaster. It is possible that 
a commission on which theory and practice were equally 
strongly represented might succeed in making agreed 
recommendations which would be of benefit to the 
entire world. Another great group of subjects is opened 
out by the question of the conservation of the world’s 
resources, more particularly of its mineral and vegetable 
products. We have at present practically no means of 
knowing whether in respect of any important com- 
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modity the world is living within or beyond its means, 
whether as regards coal or timber or rubber or some 
of the rare and indispensable metals we are husbanding 
our resources wisely, or allowing careless and indis- 
criminate exploitation at the expense of posterity. It 
is no doubt very probable that in many cases the extrac- 
tion or production of such commodities may defy 
detailed regulation, but at least the world is entitled 
to be made cognisant of the facts, and the precedent 
created by the International Institute of Agriculture 
shows what a valuable service can be performed by the 
mere diffusion of information through an authoritative 
international source. 

If these suggestions were to be adopted, the Inter- 
State Conference would have created for itself something 
corresponding to a permanent intelligence department. 
Students and men of practical experience from different 
parts of the world would be associated together in a 
common work, and their association would lead to the 
growth of a real fellowship in the service of humanity 
transcending the boundaries of States and the prejudices 
of nations. Every member of these commissions would 
indeed still remain a citizen of his own country, acknow- 
ledging and indeed gladly responding to the tie of 
allegiance and dedication to his own commonwealth. 
But the service of truth brings with it claims which 
raise citizenship, as it were, on to a higher level, and the 
men engaged in thinking and planning in this way for 
the welfare of the world as a whole would have the 
satisfaction of knowing that it was by the express 
command of the State to which their dedication was 


O 
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due that they were placing all the powers of their 
intellect at the disposal of humanity. 

Our survey of the activities of the League of Nations 
has, however, not yet found place for a true expression 
of what President Wilson describes as “ the organized 
opinion of mankind.” Something more solemn and 
formal is needed than the business-like meeting of 
principals in the Inter-State Conference. The world 
requires a forum where the opinion and conscience of 
mankind can find expression, where the chosen leaders 
of the democracies can interpret the thoughts and 
aspirations of their peoples and at the same time educate 
themselves by contact with colleagues from all over 
the world. The machinery of reconstruction will be 
incomplete unless arrangements are made for a periodical 
congress of delegates of parliaments chosen on a pro- 
portional system from amongst the various parties and 
meeting perhaps every four years. The agenda before 
such a body would be provided by the public pro- 
ceedings of the Inter-State Conference and the reports 
and recommendations of the various international admin- 
istrative and investigating commissions. This congress, 
and not the Socialist Internationale^ would then take rank 
as the formal expression of “ the organized opinion of 
mankind,” and any proposals which it decided either 
unanimously or by a large majority to recommend to 
the various sovereign Parliaments from which it was 
drawn, would be certain to carry great weight with 
their electorates. 

Such in very brief outline is a survey of the machinery 
which it may be practicable to set up to promote co- 
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operation and unification between the sovereign States 
of the world in the new era upon which it is now 
entering. Nothing has been proposed which does not 
spring naturally and indeed almost inevitably out of 
the experiments in co-operation made between the Allies 
during the actual conduct of the war. The living 
experience of Versailles, rather than the academic dreams 
of the Hague, must be the starting-point for all our 
international schemes. Indeed, to carry the eye back 
behind the generation of competition and friction which 
preceded the war, what has been proposed is little more 
than a readaptation and reinvigoration of the old Concert 
of the Powers, which, as is too often forgotten, achieved 
very considerable successes during the nineteenth cen- 
tury. Now that the defeat of Prussianism and the 
bankruptcy of Bolshevism have made clear to mankind 
what the basis is on which the common life of nations 
and peoples must be founded, now that, in fact, the 
world has a common philosophy and has given a concrete 
meaning to the great phrases of liberty and justice, it 
is possible to hope for co-operative efforts and permanent 
associations such as were dreamed of by the statesmen 
who devised the Holy Alliance a hundred years ago. 
The British statesmen of that day with their shrewd 
and practical vision were justly cautious of the high- 
sounding phrases and limited outlook of Czar Alexander 
and his associates. They will still be shrewd and cautious 
to-day, and so will their new colleagues on both sides 
of the Atlantic; but the omens are far more hopeful 
now than then, for the peoples have lived and worked 
and suffered together, and have thus been enabled to 
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gain a deeper and more intimate knowledge of the first 
principles, not merely of political but of human 
association. 

It is indeed upon the peoples rather than upon the 
statesmen that the whole fabric of international recon- 
struction must rest. It is the citizens of the component 
States, and not least the people of these islands and of 
the self-governing Dominions, who must breathe the 
spirit of life into the schemes of organization put forward 
by their leaders. Upon Britain indeed the burden falls 
in quite peculiar measure. At the end of the war we 
shall not only be one of the most powerful States of the 
world, but also one of the oldest. Two old members 
of the State System of Europe, Russia and Austria- 
Hungary, have collapsed; Germany, one of the newest, 
but not the least powerful, is tottering, reeling forward 
to an unknown future. The war will leave the centre 
and east of Europe in a political condition as crude and 
raw as that of the newest part of the New World, with 
leaders and peoples unfledged and inexperienced facing 
problems that might well defy the ripest statesmanship 
and the most self-controlled citizen body. Half Europe 
will be, as it were, Americanized. Men will turn their 
eyes in this emergency across the narrow strip which 
separates Britain from the Continent, a sheet of water 
that the airman crosses in a few minutes, which is yet 
a frontier as broad and determining as almost any in 
the world. Men will look up more than ever to the 
Mother of Parliaments at Westminster and to our free 
and ordered institutions, to the ideals of liberty and 
ustice which, nurtured in this island, have once more 
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been tested and not found wanting. We stand between 
the old world and the new, as between our own heroic 
dead and the unborn generations for whom they laid 
do'^n their lives. May the people of Britain sustain 
the burdens of peace with a patience, a courage and a 
self-control no less admirable than the spirit in which 
they have passed through the furnace of war. 
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When the Treaties were drawn up in Paris in 1919 
five years were regarded as about the length of the 
“ transition period ” which must pass before it would 
be possible to see what the normal post-war world would 
look like. The five years have passed; and, although 
the economic situation is still very abnormal, the strictly 
political changes effected by the war and the peace 
have had time to settle themselves and to allow of the 
necessary adjustments. Unless “ the jingoes of pacifism,” 
as they have been happily called, have their way and 
involve Europe in a new war in order to correct this 
or that departure from the ideal which chafes them in 
the existing order, the present political constellation 
of Europe is likely to remain fixed for many years. 

In that constellation the League of Nations has a 
recognized place. It is admitted on all hands, by both 
its advocates and its detractors, that it has become a 
permanent part of the post-war order. Its advocates 
may be disappointed that it is not playing a larger role; 
its detractors may oscillate between contemptuous reflec- 
tions on its weakness and angry surprise at its powers 
of interference; both are agreed that it has come to 
stay. 

* Contributed to the Contemporary Renneoa, February, 1924. 
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But what exactly is the place which the League has 
made for itself on the post-war political scene? Has 
it replaced “ the old diplomacy ”? Or does it supple- 
ment it? Or is it, as some would have it, merely a 
fifth wheel to the old diplomatic coach, a sort of inter- 
national Circumlocution Office. 

The question is best answered by looking back five 
years and comparing what the League was designed to 
be by its framers with what it has actually become. 

The Covenant, as it emerged from the Paris Con- 
ference, was what the textual critics call a conflation; 
but its main source was British, and it is not claiming 
too much to say that its “ archetype ” was the “ Cecil 
draft ” first revealed to the world by Mr. Bullitt and 
since reprinted by Mr. Lansing and Mr. Baker. It 
is true that the Americans, the French, and the Italians 
all had their own drafts. Of the Italian draft, all that 
the present writer knows is that, according to its author. 
Signor Scialoja, most delightful and paradoxical of inter- 
national lawyers, it was “ more perfect ” than the others; 
but that, since politics are not logical and perfection 
not a political virtue, its very excellence was considered 
its worst defect. The French version laid much more 
emphasis on the prevention of war and on the elabora- 
tion of sanctions against law-breakers than on devising 
a new instrument of normal international intercourse. 
M. Bourgeois, veteran of two Hague Conferences, 
naturally took his inspiration from that source. As for 
Mr. Wilson’s own draft, it was not very clearly conceived, 
and the original proposal to work the machinery of the 
League through a body of ambassadors attached to 
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the new international centre reads more like a reminis- 
cence of the old Venetian scheme of Emeric de Cruce 
than as a practical proposal for the present day. 

The Cecil draft was itself inspired by three different 
sets of ideas. For the prevention of war, it looked, like 
M. Bourgeois, to an extension and development of the 
plans discussed and partly elaborated at the Hague. 
For the organization of international consultation and 
administration in non-contentious questions, it developed 
a line of thought set forth by Mr. Leonard Woolf and 
the Fabian Society in 1916; curiously enough, it was 
also influenced by the very similar line of reasoning 
adopted by the Austrian Socialist leader, Herr Renner, 
in his book The IVar, Marxism^ and the International. 
Herr Renner, in arguing for the maintenance of 
the Danubian Monarchy as an organic economic entity, 
devoted a section of his work to showing how a similar 
integration was being steadily built up in the wider 
sphere of world relations, citing the Universal Postal 
Union and the other organizations that had grown up 
since 1868. 

But the chief exemplar in the minds of the framers 
of the “ Cecil draft " was the British Imperial Confer- 
ence. Here, in the regular meeting of Prime Ministers, 
each responsible to his own Parliament and public 
opinion, for the discussion of current international prob- 
lems and the elaboration of a common policy, seemed a 
sound and practical working model to avert the dangers 
of a new balance of power. With pre-war Europe, with 
its two armed camps of Triple Alliance and Triple 
Entente fresh in their minds, and with the recent experi- 
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ence of the so-called Imperial War Cabinet to inspire 
them, British political architects hoped to devise a 
regular Conference of the chief statesmen of the Great 
Powers which should serve as the organ of a common 
policy for world affairs. Instead of two European 
policies, as there had been since Alliance and Entente 
began to confront one another in 1904^ there would be 
a single policy, not merely European but world-wide 
in its scope., 

It is true that such a policy, being the greatest com- 
mon measure of a number of very disparate States 
would have, as General Smuts remarked concerning the 
parallel problem of evolving a British imperial policy, 
to be on very broad and simple lines; but we were all 
used to simple policies after four years of warfare, and, 
if the experiment seemed hazardous, the alternative, a 
relapse into the “ discredited game of the balance of 
power,” seemed unthinkable. 

How has this British idea worked out in practice? 
Has the Council of the League (as the “ Conference ” 
of the Cecil draft was rechristened) become the organ 
and instrument of the policies of the Great Powers? 
And, if not, are we cast back upon the discredited alter- 
native? Or have the last five years revealed to us a 
via media unperceived in 1918? 

The answer to the first question is, of course, that the 
Council of the League has never performed, and is 
not now likely to perform, the task assigned to it by 
British thinkers in 1918. It has deviated from the draft 
design in two distinct respects. It is not a Conference 
of Prime Ministers; and it is not a Conference of Great 
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Powers. The latter is the more important deviation, 
for it is organic in the Covenant. When the Cecil 
draft was taken to Paris, its Conference of Great Powers 
was changed into a “ Council ” consisting partjy of 
permanent and partly of temporary members, the latter 
being elected from time to time by the Assembly. The 
four Great Powers who acceded to the Covenant were 
joined by four smaller States, whose numbers were 
increased in 1922 to six. Thus at present the smaller 
States are actually in a majority. Spam, Belgium, 
Sweden, Czecho-Slovakia, Brazil, and Uruguay sit 
together with the British Empire, France, Italy, and 
Japan. The Covenant has been drafted to permit of 
the accession of new permanent members to make 
up the full numbers of the Great Powers; but even 
so the complete Council of thirteen, including the 
United States, Germany, and Russia, would not be 
a suitable body for the discussion of vital issues of 
policy. Responsibility would be too unequally divided 
between the great States and the small; and minor 
and even accidental considerations enter too much into 
the choice of the non-permanent members by the 
Assembly. 

Thus it is that, though we still hear complaints from 
time to time that the League Council is not allowed to 
“ take over ” from the Supreme Council or the Council 
of Ambassadors, it has come to be tacitly accepted that 
the policies of the Great Powers will not be discussed 
and co-ordinated at Geneva, and that their Prime Min- 
isters and Foreign Secretaries will not make use of it 
for their deliberations. 
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Let us face the facts and admit that, as the world 
now is, this is not a misfortune. 

It has proved more difficult than even General Smuts 
anticipated to evolve a common foreign policy for the 
seven members of the League of Nations who constitute 
the British Commonwealth. As to framing a common 
policy, even on the simplest lines, for the four members 
of the League who rank as Great Powers, the attempt 
was hardly made. The divergencies of view on the 
Russian question in January, 1919, proved the idea to 
be a chimera almost before the ink on the British draft 
of the Covenant was dry. ' World-policy cannot be unified 
or co-ordinated, for the simple reason that the angles 
of vision from which statesmen and peoples approach 
it are too various, To expect that the play of interest, 
which has constituted the substance of “ high policy ” 
in Europe for generations, would give place at the end 
of the war to a regime of altruistic co-operation was to 
replace political thinking by prophecy and aspiration 
and, unhappily also, to mistake the temper of modern 
democracy. Foreign Offices, as such, are concerned with 
national interests, “vital” and otherwise; and if their 
exponents met on the League Council they would soon 
make of it a new arena for their manoeuvrings. 

Already, in the Corfu crisis and in the recent Italo- 
Spanish rapprochement, there have been suggestions that, 
if the opportunity arose, Italy, Spain, Brazil, and Uru- 
guay, with their four votes would find means to assert 
their power against the “ British bloc," consisting of 
Sweden and Japan, and the “ French bloc," consisting 
of Belgium and Czecho-Slovakia. Strange language, this, 
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of a body in which the States are supposed to sit in 
co-operation to conduct business in the interests of 
humanity; and strange it must no doubt have seemed, 
if they read it, to Lord Robert Cecil and M. Bourgeois, 
to Viscount Ishii, Mr. Bran ting, M. Hymans, and, 
above all, to M. Benes; nor have the representatives of 
the hypothetical new bloc., which includes that most 
sedulous pacificator, M. Quinones de Leon, done any- 
thing to countenance such a supposition. But imagine 
the wishes occasionally put forward by League advocates 
in this country fulfilled. Imagine the “ elder states- 
men ” just named replaced by men in closer touch 
with the passions of their fellow-countrymen and holding 
power as a pledge for their realization. It would not 
be the League which would co-ordinate and purify 
world-policy. It would be policy which would disinte- 
grate the League. No, the Council can rest content 
in the limitation which has tacitly been placed upon its 
powers. 

But if the old diplomatic game, which we have seen 
revived since the war, in Paris, Prague, and Warsaw, in 
Tokio and Washington, in Rome, Madrid, Athens, 
and Angora, in Moscow and London, is to remain 
outside the sphere of the League, what advantage has 
the League brought us? Are we not plunged back into 
the pre-war hurly-burly with the additional complica- 
tion that the web of diplomacy now extends beyond 
Europe to the whole world, and that instead of two 
camps there are now three or four? 

This is the question which clear-sighted advocates 
of the League have to face. It admits of a plain answer. 

204 



LEAGUE AND OLD DIPLOMACY 


The function of the League, in relation to the “ old 
diplomacy,” is not to be its instrument, or its successor. 
It is to be its limiting factor. It is to mark off boundary 
lines'for the Foreign Offices beyond which they may not 
go. ' It is to secure the formation of certain new habits 
or rules in the diplomatic game, which, while leaving 
ample scope for the play of interest and rivalry that will 
admittedly continue, will reduce its dangers to a mini- 
mum and bring something of a new spirit into its 
conduct. 

So much for its part in relation to policy properly 
so called. In the secondary matters of the kind now 
remitted to it it can go further. It can provide a stand- 
ing model of an international practice more advanced 
than that to which popular statesmanship is at present 
committed. Thus the economic arrangements worked 
out for the Upper Silesian settlement, the recommenda- 
tions made to the Finnish Government to placate the 
Aaland Islanders, the suggestions and criticisms of 
the Mandates Commission — above all, the plan of 
Austrian rehabilitation, both in its general spirit and 
in its technique, will assuredly exercise an influence 
far beyond the localities to which they have been 
applied. 

But to return to high policy. In what sense is the 
League likely to be an efFective limiting factor? The 
answer is threefold — Open Treaties, Limitation of 
Armaments, Guarantees. Taken together, these three 
ideas constitute a single policy capable, and alone capable, 
of providing the necessary practical adjustment between 
the old diplomacy and the League. 
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But, in truth, they axe not three ideas, but a single idea: 
for they are nothing but the working out of a line of 
thought which was already explicit, perhaps as a sort 
of second line of defence, in the minds of the frsttners 
of the Covenant. For Open Treaties read Article i8; 
for Limitation of Armaments read Articles i (§2), 8 and 
9; for Guarantees read Articles 10 and 16, and, last 
but not least. Article 21. The obligations contained in 
these articles are practical obligations. They are not 
vceux of the kind to which the peoples of Europe had 
become accustomed from the Holy Alliance to the 
second Hague Conference. They have either been put 
into practice already or are forming the subject of 
technical deliberations in order to ensure their practica- 
bility. Together they constitute a series of limiting 
factors which should go far to rob the old diplomacy 
of its terrors without draining it of its vitality. 

We hear much criticism of alliances. Englishmen 
sometimes resent the intimacy of France and Poland. 
Frenchmen complain of the relations between Italy 
and Spam, or between Britain and Portugal. Italians 
look with suspicion on the supposed connection between 
Britain and Greece. And Europeans in general are 
inclined to look a little critically upon the Monroe 
Doctrine. But what is there objectionable about an 
alliance? Alliances are as old as history. They are the 
natural expression in politics of the law, operative in 
private as well as in public affairs, that common interests 
breed common policies. In a world so large as that of 
present-day world-politics subordinate groupings of 
interests are inevitable. In that respect the Monroe 

206 



LEAGUE AND OLD DIPLOMACY 

Doctrine was prophetic-, and its mention in the Covenant 
was an act of high wisdom. Accepting alliances, then, 
how can we deprive them of their sting? 

Firstly, by ensuring their registration and publication 
by the League, so that the peoples bound by them may 
know their obligations and the world in general may be 
able to measure the forces involved in them. This 
provision, laid down in Article i8 of the Covenant, is 
being thoroughly carried out. The number of treaties 
and technical agreements already registered exceeds 500. 

Secondly, by ensuring their non-aggressive character. 
Article a I speaks of understandings “for the mainten- 
ance of peace.” So far as the League is concerned, the 
phrase is sufficient. But, from the point of view we are 
now considering, it would be more accurate to say “ for 
special purposes agreed upon, in so far as they are not 
inconsistent with the maintenance of peace.” We have 
no right, in the name of the League, to demand that an 
Italo-Spanish meeting or a British Imperial Conference 
shall confine its deliberations to the question of how to 
maintain peace. This would be to turn a live gathering 
of friends and associates into a bedside meeting. All 
we can reasonably ask — ^and democratic opinion even in 
the most exuberant countries is ready to grant it — is 
that such deliberations shall not lead to a breach of the 
peace. 

Thirdly, alliances with their special obligations must 
not supersede the general obligation of mutual protec- 
tion assumed by all members of the League towards one 
another. We do not ask any people to feel as cordial 
an affection for a fellow-member as such as for an ally. 
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We only ask that its alliance shall involve no deviation 
from its pledge to secure the maintenance of the reign 
of law. In July, 1914, it was still possible to adhere 
to the traditional anarchic view of judging a breach 
of the peace according to the merits of the dispute. 
The events that followed proved that, in modern Europe, 
a breach of the peace cannot easily be “ localized.” 
That being so, it follows that a breach of the peace, with 
however good a cause behind it, becomes the cardinal 
offence in international politics, and it follows also that 
every member of the League must take action, even 
against an ally, to penalize it. The impression made 
by the Corfu incident upon the public opinion of the 
world shows that this conception has thoroughly sunk 
into the mind of the peoples — ^all the more so since the 
occupation of Corfu was not, in the strict sense, an act 
of war. 

Fourthly, alliances with their special obligations must 
not be an obstacle to a general project of limitation of 
armaments. It would, indeed, be paradoxical if they 
were: their more natural effect would be precisely to 
make such a limitation more practicable by relieving 
apprehensions and consolidating guarantees. The Wash- 
ington Conference inaugurated the association between 
the reduction of armaments and the drawing up of a 
“ regional pact,” The Treaty of Mutual Guarantee 
considered by the League Assembly last September is 
conceived along the same lines; but since the problem 
involved is more complicated it had to provide for two 
sets of regional agreements, one inside the other, the 
first continent-wide in scope, the second more narrowly 
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" regional.” The essential point, however, remains the 
same — ^the association between regional pacts and reduc- 
tion of armaments. 

Fifthly, alliances, tending as they do to be regional, 
must be drawn up in an inclusive rather than an exclu- 
sive spirit. If Mexico was absent from the last Pan- 
American Conference, and if Hungary is not a member 
of the Little Entente, this is not because the Santiago 
gathering was directed against Mexico or the Sinaia 
gathering of last August against Hungary. It is simply 
because the time is not yet ripe for making these two 
regional pacts or understandings all-inclusive. But if 
their chief object is to provide for the proper handling 
of the problems of a particular region in the interests 
of its dwellers rather than to perpetuate ancient feuds 
and divisions, the obstacles to all-inclusiveness are not 
likely to prove insuperable. 

Finally, and most important of all, regional pacts 
must not be allowed to interfere with the international 
handling of problems which are already ripe for League 
treatment. Regional pacts are a valuable aid to inter- 
national peace and stability — but upon one condition: 
that they do not become “ economic hlocs ” or “ selfish 
economic leagues ” of the kind projected by the prophets 
of “ Berlin-Bagdad.” We have seen that there are 
problems which are better handled locally than inter- 
nationally. But there are others which are better handled 
functionally — ^that is from a specialized, international 
centre — than locally. To draw the frontier between 
regional and functional problems would carry this dis- 
cussion too far. Suffice it to say that to find the right 
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adjustment between them is one of the most delicate 
problems of modern statesmanship, and one which the 
watchers on the Geneva conning tower must never have 
absent from their minds. 

Thus the end of our discussion brings us back to 
Geneva, not as the metropolis of the world’s policies, 
in the old sense of the word, but as an observation post 
and repository of safeguards for the statesmanship of 
to-day, and a working model, if but on a miniature 
scale, of the less restricted statesmanship of to-morrow. 
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I 

There are numerous indications that American public 
opinion is once more devoting serious attention to the 
problem of the better organization of international 
relations. But if the discussion is to lead to the practical 
results which are hoped from it, if it is to rise above the 
atmosphere of thoughtless idealistic phrase-making and 
equally thoughtless cynicism that together contributed 
to the deadlock in which the problem has too long been 
involved, it must be based upon a clear analysis of the 
existing condition in the various fields of international 
organization, of the difficulties with which schemes of 
closer union are confronted, and of the directions in 
which advance can most usefully be attempted. It is 
the object of the following pages, if but in the briefest 
outline, to attempt such a survey. 

The simplest and clearest way of approaching the 
subject IS to begin by setting forth the nature of the 
material with which international relations are concerned. > 
When we have before us a view of the business which 
has to be conducted, we shall be better able to form a 

^Contributed to the Atlantic Monthly, September, 1923 
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judgment on the machinery needed for its effective 
dbchar^e. No business man would dream of organizing 
an office before he had a knowledge of the business 
that passed through it. Yet a good deal of the cuirent 
comment on the problem of international relations is 
carried on in complete detachment (to use no stronger 
word) from the nature of the material with which it is 
professedly concerned. A survey of this material will 
enable us at the same time to measure the change in the 
character of international contacts which has taken place 
during the last two generations, and to appreciate the 
change in international machinery which has already 
taken place as its natural consequence. |The school of 
writers in Europe and elsewhere who maintain that the 
fabric of civihzation is dissolving and that the world is 
relapsing into chaos are simply ignorant of the facts.^ 

The business of Internationa! relations, the business 
that is arising out of the relations between sovereign 
states, transacted through public officials, may to-day 
be grouped roughly under five heads. 

First, to begin with the easiest, there are routine 
matters arising out of international contacts. These fill 
the greater number of the files which occupy the desks 
of the officials concerned with international relations 
in foreign offices and elsewhere. Two groups of busi- 
ness may be specified among them. There is the material 
arising out of the appointment and transference, the 
regular reports and speaal recommendations, of ambas- 
sadors, ministers, consuls, and other officials residing 
abroad; and there is the material arising out of the 
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network of treaties concluded on what may be called 
the non-contentious side of international relations — 
the prevention of disease and crimCj the improvement 
of communications, the promotion of science and scien- 
tific standards in the numerous regions in which mankind 
is moving, by general agreement, toward a greater 
uniformity. ^All this is part of what has increasingly 
become in recept generations the fabric of a common 
civilizationj ^ 

The second group of material, which is distinguished 
by no clear line of demarcation from the first, deals with 
what may be described as routine matters outside the 
zone of agreed principles. We pass here insensibly 
from routine administration to diplomacy proper. All 
civilized states are agreed as to the desirability of extradit- 
ing criminals, of facilitating postal, telegraphic, wireless, 
and other means of communication, of providing elFective 
quarantine regulations against plague, promoting safety 
at sea, and so on. But when we pass to business, how- 
ever insignificant, involving such issues as the Open 
Door, the equality of races, the control of immigration 
in the homeland or in dependencies, the Monroe 
Doctrine, we pass from a region of agreed principles 
to a ‘ region of difficulty, contention, and possible 
danger* Such business cannot be transacted by 
standing upon agreed first principles and working 
out convenient ways of putting them into practice. 
It must be transacted by avoiding the discussion 
of first principles, or, at any rate, their logical and 
methodical application, and working out a provisional 
arrangement such as will meet the immediate need of 
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the moment without arousing popular passion or preju- 
dice. This is the characteristic work of foreign offices 
and ambassadors. It is this which distinguishes their 
work, and the qualities required from it, from the work 
of administration in the domestic departments of govern- 
ment and from the work of administrators, at Geneva 
or elsewhere, who are carrying out the provisions of a 
general treaty. 

The third class of business, which impinges closely 
on the second, is what is described, sometimes with 
bated breath, as “ high policy.” It is concerned with 
the handling of issues arising not out of ordinary routine 
contacts, whether in the non-contentious or the con- 
tentious zone, but out of the policies of the powers, 
and' especially of the Great Powers. The difference 
between a principle and a policy, in foreign affairs as 
elsewhere, is the difference between passivity and self- 
assertion. Disagreement about principles may leave 
the waters of diplomacy unruffled ; but it is of the essence 
of policy to awaken life and movement. There is nothing 
regrettable about this. It is as right and healthy for a 
state to have a foreign policy as for an individual to 
manifest his personality. A state without a foreign 
policy is a dead state. If, for fear of the resulting con- 
tacts and clashes, civilized states and their foreign 
ministers forbore to put forward policies, and thus 
abstained from seeking to incorporate in the general 
world-order principles which they held to be of value, 
mankind would be spared the risk of warfare only to 
perish of inanition. 

If Britain stands for the lowering of fiscal barriers 
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and a one-power standard of naval strength as essential 
to her life and security; if Japan stands for the recogni- 
tion of the equality of nations as essential to her self- 
respect; if Australia stands for the exclusion of non-white 
immigrants as essential to the survival of her national 
personality; if the United States stands for the Monroe 
Doctrine, and the Open Door in the Far East and else- 
where, nothingjs to be gained by attempting to repress, 
conceal, or ignWe these fixed and firm expressions of 
national will and determination. They are indeed far 
more dangerous repressed than expressed. 

On the other hand, everything depends on the manner 
of their expression. Generally speaking, it is not nowa- 
days in policies themselves that danger lies, but in their 
handling. There have been criminal autocracies, as 
recently as 1914; but the criminal democracy is not a 
real source of peril. It is the unwise, ignorant, and 
precipitate democracy, pushing a policy, not in itself 
unreasonable, by unreasonable and unimaginative means, 
which constitutes the danger-point at the present time. 
And it is the main function and justification of foreign 
secretaries and diplomats to promote the fixed policies 
and permanent interests of their countries in a manner 
so persuasive and reasonable as to make them intelligible 
to peoples who necessarily view the same issues from 
very different angles of vision. 

Wise statesmanship can go far in the promotion even 
of contentious and difficult policies without evolving 
active displeasure or bringing about a crisis. But it 
remains true, even under the most prudent and tactful 
regime, that complications with a foreign power will 
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occur sometimes, as in the Venezuela boundary dispute 
of 1895, from unforeseen and relatively trivial causes. 
Such complications involve the fourth class of inter- 
national business, the material which, whatever its nature, 
or the importance or insignificance of the opposing 
state, may be described as disputes. It is in the technique 
of the handling of this class of material, as we shall see, 
that very notable improvements in international organ- 
ization have been made in recent years! 

Finally, affecting and affected by the work of those 
who conduct foreign relations, but not actually adminis- 
tered by them are the armed forces upon which states 
rely, in the last resort, for the maintenance of their 
independence and the promotion of their policies. The 
acutest form of international contact is war. 

II 

Having thus rapidly surveyed the material of inter- 
national relations, we may turn to consider the organiza- 
tion available for dealing with it. 

The recognized method of transacting international 
business is through a special department of state, the 
Foreign Office or Ministry of External Affairs, with its 
staff of ambassadors, ministers, and consuls abroad, in 
regular communication with it. The foreign office as 
an institution dates back to the middle of the seventeenth 
century, and the institution of permanent legations, 
adopted by Britain, France, Spain, and Germany as 
early as the end of the fifteenth century, became regular 
among the civilized states in the seventeenth century. 
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Foreign Offices and their agents abroad were, in fact, 
until comparatively recently, apart from the personal 
activities of monarchs and heads of states, practically 
the sole channel of international intercourse. Not only 
the routine business in normal times but the conferences 
and congresses which supervened in time of crisis were 
left in the hands of Foreign Secretaries and their per- 
sonnel. The “ staff of secretaries and Foreign Office 
assistants ” with '^hich Lord Salisbury and his chief 
repaired to the Berlin Congress in 1878 did not differ 
in composition from the staff which accompanied Castle- 
reagh to Vienna in 1814. 

But in the period between the Berlin Congress of 
1878 and the Paris Conference of 1918 an important, if 
little noticed,’ change occurred in the conduct of inter- 
national relations. A number of routine matters belong- 
ing to the first, or non-contentious, class specified above 
were withdrawn from the management and, in some 
cases, from the control of Foreign Offices, and handed 
over to special bodies created by treaty for that purpose. 
The process, in fact, had begun a few years before 1878 
and was a direct and inevitable result of the nineteenth- 
century inventions and the immense increase in inter- 
national contacts which resulted from them. The most 
important of these new agencies may be briefly enumer- 
ated. The International Telegraph Office of the Inter- 
national Telegraph Union was established in 1868. 
The International Post Office of the Universal 
Postal Union was established in Berne in 1874. The 
International Office of Weights and Measures for 
states using the metric system was established in Paris 
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in 1875. The International Union for the Publica- 
tion of Customs Tariffs, with its office in Brussels, dates 
from 1890; the Central Office of International Trans- 
ports at Berne also from 1890; the International Institute 
of Agriculture at Rome from 1 905, and the International 
Health Office in Paris from 1907. 

Two reflections suggest themselves from a perusal of 
this list. In the first place, the subj^'-ts which it covers 
are not only non-contentious but df a kind to invite 
uniformity — in other words, management by an inter- 
national authority. Posts and telegraphs, weights and 
measures, transport, the prevention of disease, and the 
dissemination of information about tariffs and crops, 
are all matters which can safely be withdrawn from ffie 
day-by-day management and vigilance of separate sov- 
ereign governments and allowed to become what may 
be described as international material. I remember once 
calling on a clergyman of my acquaintance just after 
he had returned from a visit to the hospital, I asked 
him whether he confined his ministrations to patients of 
his own denomination. “ Did you ever hear,” he replied, 
“ of Jewish dropsy, Presbyterian measles, or Roman 
Catholic housemaid’s knee? ” The material of the 
International Health Office is material from which every 
drop of the bitter waters of nationalism has been squeezed 
out. It is, therefore, material which can be studied 
impersonally, supernationally, scientifically, in the inter- 
ests and under the auspices of mankind as a whole. 
And what is true of health is true, if in a lesser degree, 
of most of the other material for which international 
unions and offices had been created before the war. 
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The other reflection which leaps to the mind from the 
list is that the matters with which it is concerned have 
now ceased to be Foreign Office material, even at the 
domesfic end. Posts and telegraphs have passed from 
the Foreign Secretary to the Postmaster-general ; tariffs, 
weights and measures, and transport to the department 
of commerce Board of Trade; crop reports to the 
department or i/oard of Agriculture, and health to 
the Ministry of F|ealth. In other words, contact is in 
these cases no longer between Foreign Office and Foreign 
Office, or between Foreign Office and this or that inter- 
national board, but between the specialized depart- 
ments of the various governments and the international 
boards concerned with the same material. Instead of a 
single form of contact, through the agency traditionally 
and rightly concerned with the maintenance of the 
national interest and prestige, we now have a whole 
series of contacts through agencies established to pro- 
mote human welfare in various departments of social 
activity. States which used to touch one another with 
a single finger, the finger of power, now meet with a 
handclasp in a spirit of collaboration and joint human 
service. 

So far we have been dealing with international rela- 
tions prior to the World War. But in this, as in other 
spheres of international organization, the war, by creat- 
ing new problems, forced men to take stock of the pro- 
gress already achieved. For the contacts between the 
Allied states in the war were not exclusively military, 
naval, and diplomatic, as in previous wars, but extended 
along the whole line of governmental activity. There 
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was hardly a department which was not required to 
contribute from its expert service to the Allied collabora- 
tion. By the autumn of 1918 the Inter-Allied organiza- 
tion had reached a point of development far beyond the 
wildest dreams of pre-war administrative international- 
ism. Never before in human history has the world 
been so regimented in its activities, ^fi-om Iceland to 
Australia and from tonnage to tobaccd’, as in the closing 
months of the war. This amazing Achievement of col- 
laboration disappeared with the disappearance of the 
common purpose which had sustained it; but its adminis- 
trative experience remains. The lessons to be drawn 
from the experiment have been ably and lucidly summar- 
ized by Sir Arthur Salter, one of the men most closely 
concerned in it, in his volume on the Allied Shipping 
Control ; and from his pages we can learn of the prospects 
and pitfalls of international organization in the field 
of non-contentlous activities. What is wanted, he sums 
up, to make international administration more effective 
is “ morally, a great effort of faith,” and “ administra- 
tively, a great effort of decentralization.” 

Future historians, looking back over the process of 
world-integration, are likely to fix on Article XXIV of 
the Covenant of the League of Nations as the most 
epoch-making section of that much-discussed document. 
That article, which has lain quietly under the hedge 
while the battle raged to and fro over its more obtrusive 
colleagues, lays it down that “ There shall be placed 
under the direction of the League all international 
bureaux already established by general treaties if the 
parties to such treaties consent”; and adds that “all 
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such international bureaux and all commissions for the 
regulation of matters of international interest hereafter 
constituted shall be placed under the direction of the 
League.” 

It is oy virtue of the principle laid down in this article 
that the Secl^ariat at Geneva does a large and expanding 
part of its day^y-day work. The work of the Secretariat 
is not, as is coni.Tjonly supposed, a work of “ centrali- 
zation.” It is a work of co-ordination. Its significance 
lies, not in the iAiportance of the material that it is 
handling, or in the number and authority of the govern- 
ments which allow part of their domestic concerns to pass 
through its hands, but in the fact that it is engaged in 
working out a satisfactory technique for the collaboration 
of governments in the handling of problems which are 
at once too intricate and domestic to be centralized and 
too international in their ramifications to be solved by 
individual governments acting in isolation. We are a 
long way yet from the full possibilities of administrative 
internationalism. There are a host of thorny problems — 
the conservation of the world’s mineral resources is 
an outstanding example — ^which are not yet ripe for the 
sober Geneva technique. But the mould is there ready 
to hand; and when the public opinion of the world 
is prepared for the experiment, the metal can be poured 
into it. 

So far we have been concerned entirely with the first, 
or non-contentious, class of international contacts. It 
was necessary to emphasize the transformation that has 
taken place in the transaction of this class of business, 
because it indicates the general drift and direction 
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of international organization. The world cannot be 
integrated by sentimental crusades against war or by 
ingenious devices to conceal divergencies of high policy. 
Diplomacy is, at best, only a makeshift, and propaganda, 
however well-meaning, is hardly even a m^eshift. 
Integration must begin with the material ^tKat is ready 
for it. Fifty years ago the world was nt^c ready, Britain 
was not ready, for an opium policy What is being 
done for opium and dangerous drugs to-day may be 
practicable for oil, or nickel, or tin to-morrow. 

What is important, let it be repeated, is not what has 
already been achieved, but the testing of the soundness 
of the method of procedure. We know now that it is 
possible, when public opinion is ripe for it, to take a prob- 
lem “ out of politics,” or, to be more accurate, out of 
diplomacy, and to entrust it to a body of men drawn from 
many nations who have the training and outlook, not of 
the negotiator and old-time statesman, but of the doctor 
and the scientist. This is what is meant when it is 
claimed that Geneva has given the world for the first 
time an international civil service, an organized body 
of servants of mankind. This surely marks one of the 
greatest advances ever made in the art of managing 
human affairs. Yet it has been effected without doing 
violence to existing principles and ideals. It does not 
reject democracy and substitute the tyranny of the 
expert, nor does it invalidate national sovereignty by 
the imposition of a centralized oligarchy. It merely 
enables the free self-governing peoples of the world, 
if and so long as they desire it, to employ the best men 
and the best means for collaboration in problems which 
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no government, however powerful, can solve for itself 
alone; 


III 

V 

We pass Yio^ to our second class of business, the zone 
of contention, di^culty, and danger. What means exist 
for improving the'handling of this still essentially diplo- 
matic material? It has already been said that govern- 
ments, in dealing ^ith this material, are compelled to 
avoid the discussion of principles. There are few more 
fatal errors in statesmanship than the attempt to push a 
principle, however apparently unexceptionable, which 
important parties to the negotiation are not prepared to 
accept. In the existing state of opinion in Australia 
about the equality of races, to take an instance replete 
with possibilities of controversy, it is idle to seek to lay 
down a general principle as the basis of an agreed world- 
policy. It may be that in a few generations’ time Austra- 
lians will feel as much ashamed of their present attitude 
toward non-white races as Englishmen do of their mid- 
nineteenth-century opium-policy. It is, however, much 
more likely that the problem conveniently summed up 
in the slogan, racial equality, will be seen in a different 
light; that numerous interrelations, at present unper- 
ceived, will be brought into view; and that, if the prob- 
lem as we see it now has not been solved, some elements 
of it will have been disengaged and found susceptible 
of non-contentious treatment. A survey of these and 
kindred attitudes suggests that the existence of strong 
feeling among any people or peoples in opposition to 
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what seems to be an enlightened and progressive world- 
policy should be taken as an indication that the question 
has not been sufficiently explored. 

What then is the line of advance? Surely it should 
be an advance in double column. The diplomatic, work- 
ing necessarily by rule of thumb, meeti^g"^ each crisis 
and difficulty as it arises, must keep in cl^.i touch with the 
prevailing sentiment of the opposing parties. Mean- 
while, outside the range of day-by-day solutions and 
provisional formulae, students of politics must be attack- 
ing the problem from every angle, seeking to probe its 
difficulties and to disengage some elements which admit 
of a more scientific treatment. The fact that a problem 
is not yet ripe for scholars and scientists to manage is 
no reason why they should abstain from considering 
it. On the contrary, it is a challenge to submit it to the 
process, first of research and then of expert conference, 
in the hope that conference may lead in due time to 
consultation by governments, and that the recommenda- 
tions thus arrived at may eventually form the basis 
of an agreed policy. 

Scholarship and statesmanship necessarily dwell in 
different worlds, as Plato told us long ago; but in this 
at least Geneva has brought his Republic to life, that 
it has provided, and will increasingly provide, for their 
meeting and collaboration. Diplomacy is still neces- 
sarily diplomacy, and rash attempts to impose solutions 
by pressure and propaganda may have broken down; 
but the philosophers and the engineers, the economists, 
the chemists and the geologists, the doctors and the 
lawyers, have ^een enticed down from their ivory tower 
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to the consulting-room, to their own advantage and that 
of mankind;, 

In one of these departments, indeed, that of law, 
a definite and fundamental relationship has been estab- 
lished " ?vith international politics. The International 
Court of Jcstice has, at present, but a restricted scope 
of activity. I'ts work is confined to questions which 
arise under treaties, or within the very limited area of 
agreed principles known as “ established international 
law.” But we have only to look back, not to Grotius, 
but to Austin, to realize what an achievement it is to 
have secured any real terra firtna at all amid the hazards 
and vicissitudes of the world’s affairs; and the setting- 
up of the Hague court, like the institution of the Geneva 
Secretariat, marks, in Mr. Hoover’s words, a “ sound 
and sure step ” toward the ultimate establishment of 
world-wide “ processes of justice and moral right.” 

In the third sphere, that of high policy, there has 
been, as a result of the war,; a remarkable advance in 
the understanding of the possibilities and limitations of 
organization. The first result of the war was to drive 
men to simple and ultra-idealistic solutions. The war, 
it was argued, had arisen out of the diplomatic struggle 
between the Triple Alliance and the Triple Entente, 
Itself a product of the European tradition of the Balance 
of Power. The post-war settlement therefore should 
provide for the disappearance of all alliances and for 
the extinction of the idea of a balancing equipoise. They 
should be replaced by a comprehensive partnership of 
peoples working with single-minded community of pur- 
pose in a League of Nations. In other words, it was 
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proposed to replace Triple-Alliance policy, Triple- 
Entente policy, and American Monroe-Doctrine policy 
by world-policy, carried on by the powers, especially the 
Great Powers, in close and organized co-operation. 

In the light of what has happened in the last/dur and 
a half years this notion may well seem fai^stic to-day, 
and there are some who will even deny that it was ever 
entertained in the framing of the Covenant. But it 
must be remembered that in 1918 men were living under 
the impression of the close war-time collaboration of 
the Allies, and that, on the British side at any rate, there 
had been an encouraging precedent. When the framers 
of the “ Cecil draft ” devised their plan of the Council 
of the League, or Conference, as they preferred to call 
it, they modelled it deliberately on the Conference of 
Premiers in the British Commonwealth, one of whose 
main functions was, and is, to arrive at a common foreign 
policy for six or more peoples in five continents. It is 
true that, as General Smuts has remarked, a common 
policy for the British Empire must necessarily be drawn 
up on very simple lines; but the difficulties which have 
since arisen, in connection with the Japanese Alliance, 
the Near East, and other questions, were not then fore- 
seen; and even now, in spite of all, and with necessary 
modifications, the Conference of Premiers to frame a 
common British foreign policy remains a standing 
institution. 

But what is barely practicable for Britain has proved 
totally impracticable for the world at large. It is true 
that the experiment was never given a fair chance; for 
when room on the Council was found for four (now six) 
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so-called representatives of the lesser states, appropri- 
ately called “ states with special interests,” any chance 
that it would be used by the Great Powers as an organ 
of high policy was dissipated. But it is probable that, 
in any ^ase, the idea of such a world-organ was too 
ambitious. The questions that form the material of 
high policy are too various and scattered, the passions 
and interests involved are too diverse, the responsi- 
bilities too unequally divided between continent and 
continent, and, al/ave all, the angles of vision from which 
they are approached are too divergent, to permit of the 
framing of a real partnership. Quite apart from the 
breakdown of this side of the League’s original design, 
all sorts of natural causes, psychological, political, and 
economic, have been operating since the Armistice to 
drive peoples and governments away from the idea of 
world-partnership in high policy back to the idea of 
special affinities and alliances. 

We need only mention the close association between 
France and Belgium, the Little Entente between Czecho- 
slovakia, Yugoslavia, and Rumania, with which Poland 
is in such close touch, the revival of Monroe Doctrine 
sentiment in the United States, and the Four-Power 
pact limited to the regions of the Pacific. 

But these new groupings, closely examined, bear a 
very different character from that of the traditional 
European system, and give a clear indication of the 
direction in which we must look for a reconciliation 
between the vigorous pursuit of national interests and 
the necessities of a harmonious world-order. In the 
first place they are public, not secret; in the second place 

227 



THE PROSPECTS OF DEMOCRACY 

they are regional and not general; thirdly, and most 
important of all, they are not merely compatible with, 
but actually sanctioned by, the Covenant of the League 
and therefore included within its larger framework. 
As for non-contentious issues Articles and 

XXIV are all-important, so Article XXI is pivotal 
for the future conduct of high policy;' “ Nothing 
in this Covenant,” it runs, “ shall be deemed to 
affect the validity of international engagements such 
as treaties of arbitration and regioiial understandings 
like the Monroe Doctrine for securing the mainten- 
ance of peace.” 

Thus the present possibilities for international 
organization in the field of high policy seem clearly 
indicated. There is no super-government. We are 
far even from true international co-operation. We are 
hmited to regional co-operation, backed up, on the one 
hand, by an elastic concert of the Great Powers, operat- 
ing through conferences, as and when the need anses, 
and, on the other, by formal and strongly guaranteed 
precautions against a breach of the world’s peace. The 
post-war world still finds France more interested in 
her eastern frontier than in the Far East, the United 
States more interested in Panama and China than in 
the Rhine, Australia more interested in the Pacific 
islands than in Upper Silesia, Czechoslovakia and 
Poland more interested in the evolution of Russia than 
in the Tacna-Arica controversy. 

Those who are disappointed with this situation, and 
with a world in which (to quote from a disillusioned 
member of the Geneva Assembly) “ nations are only 
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internationally minded where their own interests are 
not immediately concerned,” should remember that the 
substitution of democracy for autocracy in the conduct 
of the policy of the Great Powers has necessarily tended^ 
in the ^Hrly stages, to the advantage of passion as against 
reason. It was easier for Bismarck and Lord Salisbury 
in the eighteen-eighties to take long-distance views on 
questions of national interest than it was for Mr. Lloyd 
George and M. Clemenceau in 1919. On the other 
hand the reader -bf Bismarck’s dispatches and of Lord 
Salisbury’s life /ises with a vivid sense of the definite 
advance brought about in the conduct of high policy 
since their time. 

The framework of the League may seem a weak and 
flimsy bulwark against the forces of national growth 
and self-assertion which it is designed to check or 
^channel. But as public opinion comes to realize the 
meaning and incidence of its various safeguards; as, 
when occasion arises, its provisions against the validity 
of secret engagements, against sudden resort to war, 
against inequitable commercial policies and proved 
abuses in colonial government, are brought into play; 
it will become increasingly clear, that, if the ship of 
high policy is still tossing on a rough and partly uncharted 
ocean, at least she has a compass and strong anchors, 
and a crew pledged and eager to bring her to port. 

We have already encroached upon the fourth region — 
that of disputes. Here Articles XII to XVII of the 
League, together with the Bryan treaties, mark an advance 
which has not yet been fully realized. They commit 
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civilized states to the doctrine that to resort to war 
without inquiry and delay, in however good a cause, is 
an international crime. 

In other words, they make, once and for all, a broad 
distinction too often ignored in discussing th€^ events 
of 1914, between the predisposing and determining 
causes of a breach of the peace. This distinction is a 
direct result of the interdependence of the modern 
world. Historians of the nineteenth and previous cen- 
turies have not been wont to ask wl'o lit the match 
which embroiled Piedmont with Austria or the King- 
dom of Naples, or William III with Louis XIV, or 
Queen Elizabeth with Philip II. Bismarck, who ma- 
noeuvred declarations of war against his master both in 
1866 and in 1870, was perhaps the first to see the 
importance of formal correctitude in the initiation of 
hostilities. But it was the Austrian ultimatum to Serbia, 
followed by the German ultimata to Russia, France, 
and Belgium, which brought home to public opinion 
that, in our modern large-scale world, the way in which 
a dispute is handled is of more concern to mankind 
than its actual merits. All that remains, after the formu- 
lation of the League’s provisions against a breach of the 
peace, is to ensure that their sanctions will be effective. 
This is the object of the joint scheme of disarmament and 
guarantees, partly general and partly regional in scope, 
which Lord Robert Cecil and the Temporary Mixed 
Commission on Disarmament are preparing for the 
consideration of the League Assembly next September. 
Its details are too complicated to be discussed here, and 
the degree to which military force, sea power, and eco- 
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nomic power are to co-operate in the enforcement of 
peace will form the subject of much debate; but the 
general principle, that of the organized co-operation of 
the police forces of civilization against a law-breaking 
state, or, in other words, the organization of Might 
behind Right, may surely be regarded as acceptable 
to practically every school of opinion. 

Our argument has already carried us forward from 
disputes to armaments. Of armaments in general there 
is indeed little t-J be said. They are a symptom, not a 
disease; a thern^ometer by which to register the fever 
in the blood of the world’s body politic, not a germ to 
be extirpated by direct action. The road to the reduc- 
tion of armaments lies through the promotion of confi- 
dence by wise policy. And the road to the promotion of 
confidence in statesmanship is the same as in any other 
department of responsible trusteeship — through a large- 
minded prudence in the assumption of obligations, a 
strict and even pedantic loyalty in their observance, 
through continuity in the framing of policies, tact and 
consistency and patience in their promotion, and a keen 
and delicate sense of what is owing both to the comity, 
of nations and to the interests of which statesman- 
ship is the trustee. And of statesmanship of this 
order in the post-war world, at last provided with sure 
precautions and anchorage against a drift to disaster, 
of men such as Cecil, Bourgeois, and Benes in the 
Old World, and of others whom it would be invidious 
to mention in the New, surely we may apply the 
words which Newman used of the scholar in his ideal 
university — 
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“ The intellect which has been disciplined to the 
perfection of its powers, which knows and thinks while 
it knows, which has learned to leaven the dense mass 
of facts and events with the elastic force of reason, such 
an intellect cannot be partial, cannot be exclusive, cannot 
be at a loss, cannot but be patient, collected, and majestic- 
ally calm, because it discerns the end in every beginning, 
the origin in every end, and law in every interruption, 
the limit in each delay; because it ever knows where it 
stands and how its path lies from one pt^)int to another.” 
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FISCAL POLICY AND INTERNATIONAL 
RELATIONS! 

The letter in which I was incited to read this paper 
was written on December 5th, and the title suggested 
was “ The Reaction of Fiscal Policy upon Foreign 
Affairs.” I received it on the morning of the 6th and, 
being of a prudent disposition, decided to wait twenty- 
four hours before answering it. By the end of that 
time the suggested title had changed its meaning; for 
the particular fiscal policy with which I was called upon I 
to deal had vanished from the foreground, if not from - 
the background, of the political scene. I have therefore 
taken the liberty of giving my treatment of the subject 
a wider scope. The fiscal policy of my revised title 
is not that of Great Britain or of the nations of the 
British Commonwealth only, but of the post-war world 
in general. Moreover, in order to set the subject in 
a better perspective and to situate it among the group 
of problems related to it, I propose to deal, though 
not in detail, with the wider problem of commercial 
policy as a whole. 

I believe this is the first time in our short history 
that this subject in its larger bearings has been discussed 

! Paper read to the Bntish Institute of International Affairs on January 
29, 1924. 
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at the Institute. I make no apology for introducing 
it, since for anyone who has eyes to see it is upon the 
handling of the issues of commercial policy, far more 
than upon any other set of problems, that the peace 
of the world in the coming generation depends. 

In the concluding words of his recent paper Admiral 
Sir Edmond Slade, in guarded language, as if to illus- 
trate the dictum that sailors make the best diplomats, 
threw out the suggestion: “ that both consciously and 
unconsciously international negotiatidns are influenced 
to a very profound degree by oil intere'sts.” If oil were 
all, the international problems involved could be kept 
within manageable compass, although even then they 
would constitute a standing source of difficulty between 
Great Britain and the United States. But oil is only 
one of a large variety of commodities which form the 
staple of post-war diplomacy. Mr. Wickham Steed in 
his paper on Reparations emphasized the part played 
by iron and coal in that complicated story. In the 
study of the Far Eastern situation, the poverty of Japan 
in raw materials, especially in iron, cotton and wool, 
is a primary factor. When Signor Mussolini speaks 
of Italy as a “ proletarian power ” he is not using the 
term in the sense in which the Russian Government 
or his own Socialist fellow-countrymen would employ 
it. He means that Italy is poor in natural resources 
and in colonial areas from which to supplement the 
penury of the homeland. But even the capitalist coun- 
tries, as the Fascisti would describe the British Empire 
and the United States, are far from being able to supply 
their own essential needs. The United States is depen- 
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dent upon the British Empire for the greater part ofr' 
the raw material in two of its principal industries, the 
tin needed by the preserved food industry and the rubber 
needed for its motor-cars. It is also wholly dependent 
on India for its jute and almost wholly dependent on 
Canada for its nickel. It imports all its silk, half of 
its hemp, much of its flax and about one-third of its 
wool. These few details, which could be largely ex- 
tended by mentioning other less well-known but equally 
indispensable articles, such for instance as tanning 
materials, are erfough to show that the idea that the 
United States is or can become self-sufiicing is an 
absurdity. And if this is true of the United States, the 
largest single Free Trade area in the world, it is equally 
true of the British Commonwealth. Even granted — a 
large assumption in these days of one-power standard 
— that we can keep all the sea-ways of our Empire open 
under all probable circumstances, we are still dependent 
on foreign countries for most of our cotton, flax, hemp, silk 
and copper, not to speak of oil, or of nitrates and potash, 
or of indispensable minor metals such as chromium. 

/ It is, of course, conceivable that if these two capitalist 
Powers agreed to co-operate, both with regard to sea 
power and essential materials, they could make them- 
selves independent of the rest of the world,. /But such 
a combination of sea power and economic power would 
carry with it the ability to exercise a Napoleonic strangle- 
hold upon the rest of the world more intense than any 
ever attempted by the tyrant Empires of the past;j and 
it would thus certainly provoke a counter combination 
in which the proletarian Great Powers, Italy, Germany, 
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Russia and Japan, would find allies among all the 
smaller industrial nations such as Sweden and Switzer- 
land, whose situation renders them more immune than 
ourselves from the itch of self-sufficiency. Those who, 
like Mr. Philip Kerr in his recent paper, put forward 
British-American co-operation on “ Anglo-Saxon ” lines 
as the salvation of our troubled world should remember 
this aspect of that programme. Personally, let me say 
in passing, after the best part of two years spent in the 
United States, I do not regard Ian exclusive British- 
American partnership in world policy or in European 
policy as practicable; nor, even if it were practicable, 
would I regard it as desirable^ It is not practicable 
because the United States is rapidly outgrowing its 
colonial origins, both in culture and racial composition, 
so that it is the backward-looking rather than the forward- 
looking element for whom an exclusive British-American 
relationship presents attractions. And it is not desirable 
because, as I have already saidy it would saddle the world 
with a hegemony at a time when it is crying out for an 
equal partnership/ 

'Access to essential materials is then in the post-war 
world the principal issue of policy for every industrial 
countryv It is as essential an issue for Sweden and 
Switzerland, Germany and Italy, as control of the sea 
was for us before the War. It is true that this problem 
existed in almost exactly the same form previous to 1914- 
The industrial value of nickel and chromium, of cotton, 
wool and copper, was not first revealed to mankind 
in the Great War. But the fact remains — and it is a 
curious commentary on the blindness of statesmen and 
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their technical advisers — ^that it was not realized as a 
problem. Access to the raw materials of industry was 
everywhere, even in Germany, taken for granted, in spite 
of the lesson of the Cotton Famine during the American 
Civil War. Even that supreme student of sea power, 
Admiral Mahan, who died in the autumn of 1914, 
nowhere in his writings shows that he realized the extent 
to which countries in industrializing themselves give 
hostages to sea power. Germans like Herr Ballin, for 
instance, were well aware that Germany’s overseas 
markets and cojonies were hostages in the hands of 
Britain; but it was only after the British declaration 
of war that Rathenau and Helfferich realized that 
Germany’s own home industries, including her munition 
industries, were hostages in almost the same degree. 
fThe blockade has taught the peoples of Central Europe 
lessons in economic geography and interdependence 
which they are not likely soon to forget.! 

Let me clinch the argument by citing a few sentences 
written recently by one of our most broad-minded 
students of Empire, Sir Frederick Lugard. “ Democ- ’ 
racy,” he says (meaning British democracy), ” has learnt 
by the war how absolutely dependent it is on the supply 
of these vital necessities from overseas, and even for 
the material for munitions in time of war. We have 
realized that the import can only be maintained by 
command of the seas. Some of these tropical depend- 
encies are essential as naval bases, as cable and wireless 
stations, and as aerodromes, for that command of the 
sea and air and of world communications upon which 
these islands depend for their existence. Without them 
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we could only survive on such terms as the powerful 
nations might choose to dictate.” ^ But how would 
these words read to a Swiss or a Swede or an Italian or 
a German.^ Must they not be conscious of the fact 
that they do only “ survive on such terms as the powerful 
nations might choose to dictate ”? And can we expect 
them to relish the reality, any more than Sir Frederick 
Lugard expects our own people to relish the prospect? 

We can sum up the discussion by saying that,i whereas 
the problems out of which wars arose in the nineteenth 
century were predominantly territorial, the problems 
with which we, as students of international politics, are 
concerned to-day are predominantly economic,' Alsace- 
Lorraine and the Trentino, as problems of diplomacy, 
belong to an outworn order. There is a profound 
suggestiveness in the fact that the first step taken by 
the Labour Party Executive after the recent General 
Election was to raise a question relating to the Govern- 
ment holding in the Anglo-Persian Oil Company. 

sThis shifting of the centre of gravity of international 
pohtics is of great significance for the conduct of British 
foreign policy, for it has thrown into vivid relief the 
opposition between our traditional policy and interests 
as a sea power and the interests of the land powers, 
whether great or small. Bismarck used to say, not 
without reason as the event proved, that the idea of a 
coalition against Germany was his perpetual nightmare. 
That was m the days when the elephant still ranked with 
the whale and the world took the Prussian General 
Staff at its own valuation. To-day, when the industrial 

^The Dual Mandate in Bmith Trvfkal Africa, p. 609. 
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peoples have become aware once and for all of the degree 
to which sea power can menace their vital interests, it 
is we as the leading European sea power who need to 
bear Bismarck’s warning perpetually in mind. The 
days in which Britain exercised a pacific and uninvidious 
naval supremacy have passed away beyond recall. Even 
without the growth of the naval power of the United 
States I believe that public opinion in the industrial 
countries would have been reluctant to .'permit a con- 
tinuance of the benevolent supremacy we exercised 
between Trafalgar and 1914 without explicit interna- 
tional guarantees against its misuse. And, if I may 
venture for a moment on controversial ground, I believe 
that this reluctance would have been greatly increased by 
recent tendencies in our fiscal policy and the growing 
disposition in certain influential quarters to regard the 
Crown Colonies as a sort of Imperial estate. In this 
respect, so far from abandoning the so-called larger 
policy of Joseph Chamberlain, the Coalition and Con- 
servative Governments of recent years and months have 
gone well beyond it. If the 1903 programme had 
brought the Crown Colonies and India within its scope 
— as Mr. Baldwin recently regretted that it did not — 
the war in which Germany sought her “ place in the 
sun ” would have found us with a less convincing case 
and probably also with a considerably smaller array of 
allies, associates and well-wishers. 

What conclusions emerge from the foregoing argu- 
ment.? We can point, I think, to three. Firstly, that 
the issues of commercial policy, oil and the rest of 
them, being vital issues in the fullest sense of that term, 
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together constitute a mass of explosive material of the 
j kind which has in the past inevitably led, sooner or later, 
to a war between the Great Powers. 

Secondly, that in the normal play of the interests and 
passions involved we are likely in such a conflict to 
/ find ourselves the target of a hostile coalition. 

Thirdly, that the natural means to adopt to prevent 
such a situation from developing is to devise inter- 
national arrangements for dealing with the problems 
involved. In other words, the way out, if there is a 
y way out, lies with the League of Natipns. 

Now that my argument has reached the League of 
Nations it is, you will feel, on familiar ground. 'As 
every stream flows into the ocean, so every argument 
on international politics nowadays, except on the lips 
of the Duke of Northumberland and some of his bold 
bad associates/ glides softly down to the soothing waters 
of Lake Leman./ But it is one thing to advocate the 
League as the best available instrumentality for dealing 
with a particular set of problems and quite another 
to treat the l.eague, whether in episcopal pronounce- 
ments or elsewhere, /as a comprehensive panacea for all 
our international difficulties./ I confess to feeling a 
considerable degree of sympathy with the Duke of 
Northumberland and others who have criticized the 
recognized advocates of the League in this country for 
a certain blindness to hard realities. Before invoking 
the agency of the League in the mitigation of inter- 
national economic difficulties, let us be perfectly clear 
as to the limits within which it must necessarily do 
its work. 
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Briefly, my criticism of the thesis of the League of 
Nations Union is that it sets forth the League of Nations 
as the organ of international policy. Of course, as 
everybody knows, the League is not acting in that 
capacity at the present time and has not done so since 
its establishment four years ago. But it is the policy 
of the League of Nations Union, only recently reaffirmed 
by a resolution of its Council, to look forward to its 
doing so and to call upon the Governments to allow 
the Ambassadors’ Council, or any other diplomatic 
agency of the .same kind, to make way for the Council 
of the League. Happily for the League, and for the 
peace of Europe, these pious resolutions have hitherto 
been disregarded; for had they been adopted the 
Council of the League would soon have become a cockpit 
of contending national interests and its authority and 
usefulness for its own special field of work would have 
been permanently impaired. Those who have peeped 
behind the scenes know that the members of the 
Council and their devoted coadjutors on the Secretariat 
have had difficulties enough to cohtend with in 
the matters already submitted to them; to throw 
the whole mass of contentious diplomatic material 
upon their hands, apart from the technical adminis- 
trative difficulties involved, would be to break up 
such unity as has already painfully been attained and 
to precipitate some such alignment into a British 
bloc, a French bloc, and an Italo-Spanish — South 
American bloc as was foreshadowed in some 
quarters as a result of the recent Spanish royal visit 
to Rome. 


R 
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We must face the fact that in the present state of 
opinion among the peoples of the Great Powers, our- 
selves included, national interests retain a paramount 
place. We may regret it with the Bishops, or approve 
it with the Duke of Northumberland; but no academic 
professions of sympathy by party leaders with the ideal 
of the League can alter the stern reality. And since 
that is so, and since national interests vary, and must 
always vary, according to geographical situation and a 
hundred other factors perfectly innocent in themselves, 
,;the idea of establishing a single co-opeiative organ of 
international policy is and must remain a chimera.; 
It is not proving easy of attainment, as we all know, 
among the seven Governments and electorates repre- 
sented in the Imperial Conference. i It is idle to set 
it forth as attainable between the ten peoples now 
represented on the Council of the League, still less 
between the thirteen who, as we may reasonably hope, 
will before long be represented there, and least of 
all between the fifty-four who are represented in the 
Assembly. 

No, the future of the League as a constructive agency 
in international politics lies in regarding it not as a 
sort of twentieth-century Holy Alliance, acting as the 
organ and instrument of the diplomacy of the Powers, 
whether great or small. Its work lies in a more restricted 
sphere, 'it is not to conduct diplomacy but to curb 
its scope.' It is to set the bounds beyond which diplo- 
macy may not venture, or ventures only at grave peril. 
iThe League, in a word, is not a super-Government, 
nor is it its business to devise super-policies.i It is the 
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limiting factor of Governments and of their policies — 
no more and no less than that. 

When should the League intervene to limit the play 
of national interests.? The answer is simple. When they 
involve a danger to the peace of the world. The League 
exists, not to carry on the business of the Foreign Offices, 
which continue quite rightly and properly to maintain 
and promote the interests of their respective peoples 
in their dealings with other States, but to prevent war 
— that is, to deal with the causes of war either at a short 
distance, as in^the case of disputes properly so called, 
or at a long distance, as in the case of the explosive 
material that I have just been describing. 

I must apologize for introducing this disquisition 
upon the functions and limitations of the League; but 
if I had not done so, the suggestions which I have to 
make on the question of commercial policy would be 
liable to misunderstanding. If I wish to limit the 
commercial policies of the Powers in certain clearly 
defined directions, it is not because I approve of inter- 
national strait-waistcoating — my instincfe as a student 
of the contemporary world and its peoples run altogether 
in the other direction — ^but because I regard such 
limitations as essential in order to prevent a new World 
War in which we ourselves are likely to be taken at a 
disadvantage. 

I In what respects is it practicable to limit by inter- 
national agreement the commercial policies of the 
Powers.?^ Are there any generally accepted principles 
of international law or of international policy which 
can serve as a starting-point for a further advance.? 
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These questions can, I think, best be answered by 
examining the formulas or catchwords which have 
emerged as a result of past controversies on this intncate 
subject. I will mention four of such, which will serve 
between them to cover most of the field of controversy 
— ^Free Trade, Freedom of the Seas, the Open Door, 
Most Favoured Nation Treatment.^ 

A fifth principle of policy, that of the Zollverein or 
large-scale Customs’ Union, I deliberately omit; for 
in the first place it is not an international policy, but 
merely an expedient of limited local sjpplication, and 
secondly, in spite of its sponsorship by Mr. Keynes 
and the promoters of the Genoa Conference, its im- 
practicability, even in its own limited sphere, has been 
sufficiently demonstrated. We must face the fact that, 
whether we like it or not, countries like Switzerland 
and Belgium are likely to remain separate fiscal units 
so long as they cherish their political independence. 
Zollverein inclinations in the Danubian and Baltic 
areas had best be left to develop of themselves. In 
such cases, dictation by outsiders, anxious to overthrow 
irksome fiscal barriers, will only cause resentment and 
thus delay the desired result. 

^ 'Does Free Trade provide a basis for an international 
agreement on commercial policy?' 'The answer is 
emphatically in the negative.' 'Free Trade as an inter- 
national panacea belongs to the age before the present 
intimate associations between Governments and Big 
Business were dreamt oft “ The least possible inter- 
course between Governments: the greatest possible 
intercourse between private individuals,” was one of 
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Cobden’s favourite apothegms; nor would he have 
objected to our adding the further clause, “ least possible 
interference by a Government with the trade of its own 
people.” It is often said that the Free Trade era ended 
with the conversion of Bismarck to Protection in 1879. 
I am not at all sure that our purchase of the Suez Canal 
shares a few years before that date will not stand out 
in history as a more significant event. In any case, 
a world in which the greatest trading nation, which has 
a supreme interest in the breaking down of trade 
barriers, holds ^ a controlling interest in the most vital 
of the world’s trade arteries, as well as in one of its 
most important oilfields, and shares with two of its 
Dominions the ownership of a valuable phosphates 
deposit — not to speak of its controlling interest in a 
Dyestuffs Combine — ^is not a world which is moving 
towards Free Trade in Cobden’s sense of the word. 
The idea that it is practicable to achieve a general 
abandonment of protective tariffs or a general lowering 
of customs duties, or to persuade Governments to relax 
the hold they have in other ways over "the business of 
their respective countries is a manifest absurdity. When 
Disraeli bought the Suez Canal shares he was a Socialist 
before his time; the whole movenfent of the last half- 
century has been along the line he then initiated; and 
the future of international trade relations lies, not in 
what Mr, Pierpont Morgan called an unscrambling of 
eggs, a return to Victorian ideas of untrammelled com- 
petition between private traders, but rather in the 
opposite direction — towards what may be described as 
Socialism tempered by super-Socialism. That Socialism 
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in the world of States is now seen to be a com- 
petitive rather than a co-operative force is one of 
the ironies of the situation and shows how much 
more deep-seated than some idealists suppose are the 
conflicts of interest between the industrial democracies 
who are rising to power in the leading States of the 
world. 

j- The Freedom of the Seas is a somewhat more useful 
formula, ifor unlike Free Trade it has a basis in inter- 
national law# That oracle is provokingly silent about 
most of the questions of principle which^form the staple 
•'of present-day international discussion; but at least it 
speaks with a clear voice on the question of the freedom 
of the high seas outside the three-mile limit. Separate 
sovereignty having been swept from the high seas, and 
the doctrine of Grotius as against that of Selden and his 
successors affirmed, the way is clear for a co-operative 
treatment of such problems as arise under this head. 
But whether the doctrine of equal rights on the high 
seas can be pressed to include the assertion of other 
forms of equalKy for sea-borne commerce and the aboli- 
tion of Navigation Acts and similar forms of discrimi- 
nation against shipping seems very doubtful. With the 
so-called freedom of the seas in time of war I am not 
here concerned. Our true policy in that matter is not 
to abate our rights as belligerents but to make sure 
that when we do fight we fight in a good cause, 
in good company, and with the fullest scope for our 
arms. 

The Open Door is a formula consecrated by diplomatic 
usage for several generations past; but in an age of 

246 



FISCAL POLICY 

awakening nationalism in many of what used to be known 
.as the open door countries it is rapidly becoming old- 
fashioned,* For a formula invented by trading nations 
to secure equality of competition assumes passivity, or 
at least acquiescence, on the part of the Government 
inside the door. Neither in Turkey nor in India is 
national sentiment now in such a mood, nor is it likely 
to remain so in China. To these and other dependent 
or ex-dependent peoples it matters less whether the door 
is open or shut than whether it is they themselves or 
foreign Powers who are in control of the handle. It 
would be wisier, therefore, to replace the ambiguous 
formula of the Open Door by a more precise term — 
1 Equality of Accessi It may no doubt be argued that 
Equality of Access by no means implies that the door 
is open; it may even be as tightly sealed against all 
comers as in Basutoland. To this the answer is that 
Governments who safeguard the interests of their 
subjects and particularly of their labouring population 
are likely in the future to be more concerned to attract 
foreign capitalists than to keep them at bay. Equality 
of access, it may be added, implies also equal facilities 
of exit, or, in other words,! an unrestricted market 
for the native producer^ a * principle infringed in 
our own case by the diflrerential export duties imposed 
of recent years in India and certain of the Crown 
Colonies. 

We are left then with the problem of devising inter- 
national guarantees for Equality of Access. But before 
pursuing it further let us turn to tlie fourth formula, 
Most Favoured Nation Treatment. 
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I Most Favoured Nation Treatment is a formula 
adopted in commercial treaties between independent 
and self-respecting countries corresponding roughly 
with the Open Door formula in treaties with weaker 
countries^ It is a device for extending to the con- 
tracting countries advantages that may be given by 
any one of them to a third party. There are two recog- 
nized forms of Most Favoured Nation Treatment, the 
conditional and the unconditional. Under the con- 
ditional form, the Most Favoured Nation clause in a 
treaty does not bind the contracting parties to extend 
concessions to a third party unless similar or equiva- 
lent concessions are granted in recompense. This in- 
terpretation of Most Favoured Nation Treatment has 
been followed until quite recently by the United States 
and justified by the United States Supreme Court by 
reference to the Common Law doctrine that a contract 
involves a consideration. Used in this way, the Most 
Favoured Nation clause has been, as an American writer 
puts it, “a means of promising to other countries the 
opportunity to ^negotiate for concessions made to a 
third State.” A has a Most Favoured Nation clause 
in a treaty with B; B then negotiates with C to lower 
the rate on a class of goods on which no special arrange- 
ment has been made with A. Under the conditional 
form of the clause, A is given the opportunity of offering 
a concession to B which will secure for him terms as 
favourable as those given in the new treaty to C. Under 
the unconditional form, which was generally followed 
in Europe between i860 and 1914, A would secure 
automatically and without any new concessions the 
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advantages given to C. The British Government, having 
no special favours to offer, ^ has always stood for the 
unconditional form of the doctrine. The locus classtcus 
on this matter is a statement made by Lord Granville 
in 1885: 

“ The interpretation of the most-favoured-nation clause 
involved in the United States proposals is that concessions granted 
conditionally and for a consideration cannot be claimed under it. 
From this interpretation His Majesty’s Government entirely and 
emphatically dissent. The most-fevoured-nation clause has now 
become the most valuable part of the system of commercial 
treaties, and exists 'between nearly all the nations of the earth. 
It leads more than any other stipulation to simplicity of tanffe 
and to ever-increased freedom of trade. ... Its effect has been, 
with few exceptions, that any given article is taxed in each 
country at practically one rate only. But should the system 
contemplated by the United States be widely adopted, there will 
be a return to the old and exceedingly inconvenient system under 
which the same article in the same country would pay different 
duties varying according to its country of origin, nationality of 
the importing ship, and perhaps, at some future time, varying 
also with the nationality of the importer himself.” 

I have gone into this subject at this length because 
it is necessary to explain the significance of the recent 
abandonment by the United States of the conditional 
form of the clause. In standing out as the champion 
of Equality of Trade Conditions, which is the American 

^ We have lately begun to use the Safeguarding of Industries Act as a means 
of bargaining. In the recent commercial treaty concluded with Poland 
(published in the Board of Trade Journal for December 13, igzj) that country 
was exempted, for a consideration, from the disabilities to which her goods 
would otherwise have been exposed by the Act. 
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equivalent of unconditional Most Favoured Nation 
Treatment, President Wilson and his Republican suc- 
cessor in this matter, Mr. Hughes, have had in mind 
two objects — greater uniformity and simplicity in tariff 
matters and the prevention of discriminations with the 
resulting dangers of retaliation and tariff wars. The 
United States Tariff Commission, under the chairman- 
ship of Professor Taussig of Harvard, in summing up 
a long and most valuable report on Reciprocity and 
Commercial Treaties published in 1919, recommended 
the policy of general and unconditional Most Favoured 
Nation treatment in the following terms: “ Any policy 
adopted by the United States should have for its object, 
on the one hand, the prevention of discrimination and 
the securing of equality of treatment for American 
commerce and for American citizens, and, on the other 
hand, the frank offer of the same equality of treatment 
to all countries that reciprocate in the same spirit and 
to the same effect. The United States should ask no 
special favours and should grant no special favours. 
It should exercise its powers and should impose its 
penalties, not for the purpose of securing discrimination 
in its favour, but to prevent discrimination to its disad- 
vantage.” It is only fair to add that those Americans 
who are most anxious to get rid of discrimination, re- 
taliation and other methods of fiscal belligerency are 
emphatic as to the necessity of having penalties in reserve 
against offenders. One of the chief advocates of inter- 
national co-operation in fiscal matters, Mr. W. S. 
Culbertson, Vice-President of the United States Tariff 
Commission, does not hesitate to write as follows: 
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“ It is clearly the duty of a nation to organise its own economic 
power so as to bargain for the removal of discriminations. . . . 
(A. nation unready to bargain for equality of treatment is no more 
likely to get it than a trader is likely to succeed in barter if he 
has no goods to offer in return.’)# 

Unfortunately, just at the moment when the United 
States has adopted the British form of the clause, the 
opposite tendency has gained ground in Europe. In 
the Treaty of 1871 France, thinking to safeguard her 
interests, persuaded Germany to establish an uncon- 
ditional Most Favoured Nation relationship between the 
two countries. But as the years went on the German 
Government transgressed the spirit of the clause by 
subdividing the items in its tariff so as to discriminate 
against France in fact, if not in form. The most notorious 
instance of this practice of what is called concealed dis- 
crimination, which has so greatly undermined the credit 
of the Most Favoured Nation clause on the European 
continent, is the specially low rate levied in the German 
pre-war tariff on “ large dappled mountain cattle, or 
brown cattle, reared at a spot at least "three hundred 
metres above sea level, and which have at least one 
month’s grazing each year at a spot eight hundred 
metres above sea level.” Obviously this is a not very 
skilfully concealed discrimination in favour of Swiss and 
other Alpine cattle as against cattle from Russia, Holland, 
Denmark and France. There are other and more 
general arguments against unconditional Most Favoured 
Nation Treatment, which have been summarized in a 


^Commemal Poluy tn Wartime and After, New York, 19191 p 183 

251 



THE PROSPECTS OF DEMOCRACY 

recent article^ by M. Serruys, the Director of the 
Commercial Treaty Department of the French Govern- 
ment. M. Serruys regards the unconditional system as 
unjust to the smaller nations. He argues, in fact, that 
it tends to make tariffs higher, because if a country 
has to make a uniform rate it will adjust it to the imports 
of its most threatening competitor. Thus it has come 
about that the Equality of Trade conditions laid down 
in the Fourteen Points have been watered down in the 
Covenant into a provision for the “ equitable treatment ” 
of the commerce of members of the League, and that 
British attempts at Genoa and elsewhere to secure 
agreement on the unconditional system have met with 
tenacious opposition from a group of European States. 
But it must be added that neither we ourselves nor the 
United States are perfect examples of the system for 
which we contend. The United States still has 
special trade relations with Cuba and Brazil, not to 
speak of Porto Rico and the Philippines, whilst the 
various preferences granted mutually by the different 
British membe’'s of the League of Nations are difficult 
to harmonize with the principle of equality of trade 
conditions. Mr. Culbertson, for instance, writes as 
follows in the chapter of his book entitled “ Preferences, 
an International Problem”: V From an international 
standpoint preferences between widely separated and 
different political divisions of an empire are as undesirable 
as reciprocity between nations, and if the British Empire 
should insist on preferential arrangements, it is hardly 


La 'Rtmue Contemporame, March i, 1923. 
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in a position to ask other nations to give up their dis- 
criminating measures.” 

What is the upshot of this long and I fear rather 
intricate argument? It is that commercial and more 
especially fiscal problems in their international bearing 
are too complex to be brought under any formula as 
yet devised by treaty-makers. Is that a reason for not 
attempting to deal with them internationally at all? 
By no means; for that as we have seen would be to 
drift helplessly towards a new war. The true line of 
advance it seems to me lies in another direction. It is 
to establish an international body of experts to advise 
upon difficulties as they arise and to endeavour to arrive 
at practicable solutions capable of general application 
in future treaties. In other words, I believe that what 
we need to help us out of the impasse into which we are 
drifting is an International Commerce Commission 
attached to the League of Nations, working on somewhat 
the same lines as the Permanent Mandates Commission 
already established. 

I can do no more here than indicate hi the broadest 
way some of the problems on which an International 
Commerce Commission should report and suggest 
methods of treatment. There are, to begin with, 
matters on which authoritative information is needed. 
There has existed since 1890 an International Union 
for the Publication of Customs Tariffs, which issues 
texts of all the tariffs of the world in the important 
languages of commerce. But the Commission could 
go further than this; it could supply authoritative data 
for the aid of tariff-making bodies. It could, for instance, 
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make investigations into the comparative costs of pro- 
duction of various industries in diiferent countries. It 
is not easy for the Government of one country to make 
an investigation into the cost of production of another, 
although several such investigations into British industry 
were, in fact, made by the United States Tariff Board 
appointed by President Taft. But an international 
commission could undertake this task with authority 
and would thus remove from the arena of partisanship 
a problem peculiarly -susceptible to embittering con- 
troversy. 

Thus a special correspondent of the Ttmes^ in a recent 
article on Ironmasters of Europe, speaking of the German 
factories lately erected in the Rhineland and the Ruhr, 
remarks: “Our German competitors will start on the 
ground floor without mortgage debt, and will flood the 
markets of the world with cheap goods. An adjustment 
in relative costs should be made by way of an export 
duty on account of reparations or in some other way.”^ 
But to establish these relative costs with the necessary 
impartiality would seem to be the task of an expert 
international authority. 

Then again an International Commerce Commission 
could i nvest igate into unfair methods of competition in 
all their.\ramificationsj from the counterfeiting, espionage, 
unfair price cutting and other unprofessional acts by 
private traders to concealed bounties, subsidies, dis- 
criminations and other anti-social policies by Govern- 
ments. Publicity, emphasizing the international bearing 
of such practices, will by itself prove a powerful corrective. 

‘ Tmes, January 21, 1924, p. 12 
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In cases where the desired action did not follow the 
way would be open for retaliation, either by the im- 
position of penalty duties or by joint international action. 
Thus retaliation, instead of being a weapon in an un- 
regulated guerilla warfare of tariflFs, would come to be 
a means only employed with the approval of a body 
representing the best expert opinion of the world. A 
recent volume entitled Dumping, an International Problem, 
by Professor Viner of Chicago University, is a piece of 
excellent spadework in the analysis of one aspect of 
this problem. 

Other larger and more contentious subjects lie behind 
— the principles on which the tariffs of dependent 
countries should be drawn up; the working out of the 
implications of Equality of Access and an investigation 
of the ways in which it is liable to be circumvented; 
the laying down of rules for the financial and economic 
relations between the capitalist Powers, singly or jointly, 
and weak Governments, such as those of China, Persia 
or Abyssinia; and, most difficult of all, the drawing of 
the frontier between legitimate forms (jf preference, 
reciprocity and economic co-operation on the one hand 
and the formation of “ selfish economic leagues,” of 
the type projected in the old German scheme of Berlin- 
Bagdad, on the other. Not one of the least preoccupa- 
tions of an observer of present European economic 
tendencies is the possibility that we may see Berlin- < 
Bagdad replaced by Berlin-Bordeaux, or even, in the 
not distant future, by Bordeaux-Berlin-Baku. Nor do 
I forget the fascinating perspectives opened out to us 
in Mr. Lloyd’s recent volume on the stabilization of 
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commodity prices and the practical war-time experience 
on which his suggestions are based. 

Detailed consideration of these issues would take me, 
however, beyond my present limits. I only mention 
them m order to show that in my practical suggestion, 
such as it is, I am not unmindful of the larger problems 
outlined at the beginning of this paper. I am not so 
sanguine as to imagine that they can be solved either 
rapidly or by any single mode of treatment. But I 
believe that the method that I have suggested will at 
least produce a sound diagnosis and lead to the gradual 
formulation of a body of general rules, and that once 
these are formulated and made widely known they will 
win the increasing assent of the public opinion of the 
industrial democracies who hold the issues of peace and 
war within their hands. 
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The Geneva Protocol has, I note, been much dis- 
cussed in the United States in its bearing upon American 
politics. There were American correspondents present 
at Geneva during its framing, and particularly during 
the three days'of tension over the Japanese amendment, 
who were determined to see to that. But much more 
important than its bearing on American politics are its 
bearings upon European politics — even for America 
herself. For what the Protocol makes of Europe must 
in the long run have a determining effect upon European- 
American relations. ^ 

I do not propose to speculate here upon the short- 
distance prospects of the Protocol. It may be ratified 
by three Great Powers and ten other i»embers of the 
League by May i (as required for the assembling of 
the Disarmament Conference). Or it may not. The 
British government may ratify it after consulting with 
the Dominions, either with or without reservations. 
Or it may take upon itself the responsibility of rejecting 
it. Three other great powers may ratify it. Or they 
may not. The Disarmament Conference may be held 
this summer, or this autumn, or next year, or even later. 
It may adopt a scheme of disarmament or it may find 

* Contributed to the Nem Republic, Feb. 4th, 1925 
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the immediate problem too difficult. The Protocol itself 
may be rediscussed and amended to suit the needs of 
this or that country. All this is on the knees of the 
gods, and depends upon the movement of opinion and 
the play of party, personality and even accident, in many 
different countries — in Great Britain, France, Germany, 
Italy, Japan, Canada and Australia, to name but a few. 

But what are certain and quite beyond the play of 
accident, unless my judgment is wholly at fault, are the 
long distance prospects of the Protocol. What was 
done at Geneva last September has introduced a new 
practical issue into the politics of every Euiopean country. 
That issue, as it comes to be understood by parties and 
people, will increasingly dominate the stage; and in 
doing so. It will transform existing alignments and bring 
a new international progressive movement into existence. 

What is the object of the Protocol.? It is to establish 
the reign of law in international politics /by declaring 
aggressive war a crime and framing rules for the detec- 
tion of that crime and for the enforcement of law against 
the guilty part'esj The corollary to this is the reduction 
of armaments to the minimum needed for the employ- 
ment of co-operative force, and the establishment of 
a central technical organization of inspection and control. 
Thus is the programme outlined under the triple head- 
ing: Arbitration, Security and Disarmament or, to be 
more strictly accurate. Peaceful Settlement, Mutual 
Protection, Limitation of Armaments. 

Why was it that this programme, precipitated upon 
the Assembly of the League by Premiers MacDonald 
and Herriot, secured such enthusiastic and unanimous 
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support? Because it has the merit of meeting the needs 
and aspirations of every section of progressive opinion 
represented in the Assembly. The debates of the 
previous year on the Cecil-Requin Draft Treaty of Mutual 
Assistance had left a deadlock between what may roughly 
be described as the peace group and the security group. 
The Dutch and the Scandinavians refused to pledge 
themselves to new measures of mutual protection until 
they were assured of a definite advance in respect of 
arbitration and disarmament. The security group, who 
were by no means satisfied with the draft treaty, because 
of its inadequate definition of aggression, refused to go 
further in the way of compulsory and general reduction 
of armaments, or of modifying their own defensive 
treaties, until they had secured more definite guarantees 
of assistance under the League. The Protocol met the 
need of the peace party by its bold extension of the realm 
of law; (the acceptance by the Great Powers in the League 
of the peaceful settlement of all disputes, whether 
justiciable or non-justiciable, went even beyond their 
expectations and hopesj At the same tiaie the Protocol 
met the needs of the security party by its precision in 
f respect of the definition of aggression and of the obliga- 
tions of mutual protection4 

\No doubt both sides surrender something* The 
pacifist states are asked to give up the right (if it is a 
right under Article XVI of the Covenant) to refrain 
from giving “ loyal and effective ” help, (as limited by 
their geographical situation and the existing condition 
of their armaments), to their fellow-members. The 
security party, on their side, give up the right to be the 
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sole judges as to how much armament they stand in 
need of. They also lose the power to set their own 
allied defensive machinery in motion before an aggres- 
sion, as defined by the Protocol, has occurred. This 
surrender of the right to what is always described at 
Geneva, an untranslatable phrase, as the d'eclenchement 
automatique^ is one of the biggest gains to be registered 
under the Protocol. 

/ But what both sides stand to gain by the Protocol 
far exceeds in value what they are asked to surrender^ 
and it is only a question of time before this is generally 
realized. This is true, not only of the Scandinavian 
countries and Holland and of France, Poland and 
Rumania, but also of Great Britain and the Dominions. 
No state in the world has so great an interest in peace, 
in the maintenance of the status quo, in the conciliatory 
settlement of every class of international dispute, as the 
British Empire; and no nations in that Commonwealth 
have a greater interest in peaceful settlement than the 
Australasian nations. If Poland, Rumania, and Czecho- 
slovakia are er-thusiastic about the Protocol, Australia 
and New Zealand will make a similar response to similar 
considerations in the long run. It is only a question of 
time. Meanwhile what is more immediately interesting 
is the reaction of the Protocol on the political situation 
in Europe itself. 

For three generations prior to the War, roughly from 
1848 to 1914, the progressive movement in Europe was 
predominantly economic in character. The working 
men who constituted the bulk of its rank and file were 
assembled under the banner of Socialism. Pre-war 
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Socialism was cradled in revolution; but as it developed 
its organization and gradually ousted Liberalism from 
the field, it became more and more evolutionary and 
constructive and, eventually, more and more national 
in its outlook. Each section of working-class voters 
concentrated on the fight against capitalism, and for 
this or that social reform, within the sphere of its own 
national action. 

The War and its sequel have brought the pre-war 
Socialist movement to a dead end and introduced new 
issues and alignments. What was left of Socialism as 
a revolutionary force has become frankly Communistic. 
The breach between Moscow and the Second Inter- 
national has made it clear to all the world (except at 
election times) that the Socialist movement of to-day 
is a constitutional movement. At the same time the 
experience of office, which Socialist parties have enjoyed 
in various European countries since the War (Britain, 
Germany, Austria, Sweden, Denmark) has shown con- 
vincingly that the party must recover its international 
character and strengthen its international connections 
if it is to grapple seriously with post-war problems. 
How much of the domestic Socialist programme could 
the British, German, Austrian, and other Socialist 
premiers put into effect.? Conditions varied in the 
different cases ; but everywhere it was problems of 
foreign policy which held the centre of the stage and 
blocked the way to domestic reform or reconstruction. 

What does this mean? It means that in post-war 
Europe the progressive movement is compelled, by the 
logic of events, to be firstly constitutional in its mode of 
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action ; secondly, international tn the scope of its programme. 
From this to an advanced League of Nations policy is 
but a single step. 

This is the explanation of the apparent paradox that 
an organization sponsored originally by men like Lord 
Balfour should have done its first big constructive piece 
of work when chance had brought together at the 
Assembly a group of Socialist statesmen from Britain, 
France, Sweden, and other countries. What these men 
are trying to do, as was well expressed by the French 
Trade Union leader, Jouhaux, in a speech in the Dis- 
armament Commission, is to create a condition of 
confidence and stability, of constitutional order, such as 
will permit international statesmanship to grapple with 
those far-reaching economic problems which Socialist 
parties in individual countries have not been able to 
solve owing to their essentially international character. 
As M. Politis, who, so far as I know, is no Socialist, 
expressed it with his usual neatness : “ Peace takes 

precedence of Justice, because Justice can only come 
into her own ifi' a condition of assured peace.” 

That is why, by an irony of history, which must 
be making Karl Marx turn in his grave, the standard- 
bearers of the Socialist movement in Europe, for all 
their rebel origins and the red ribbons in their button- 
holes, will be spending their best efforts in the press and 
on the platform during the coming months and years 
explaining to the peoples of Europe that through the 
extension of the realm of law lies the best hope of finding 
practical solutions for the problems which weigh upon 
their working lives. 
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The tradition that the Christian ministry was the 
most natural activity for a young man who wished to 
devote his life single-mindedly to the service of his 
fellows long survived the breakdown of the mediieval 
system with its dualism between the cloister and the 
world. But within the last few generations one opening 
after another has been found through which those who 
were unwilling to adopt a definitely religious vocation 
have been able to render service in a similar spirit. The 
most notable instance is, of course, the profession of 
teaching. Another is, or was until recently, the profes- 
sion of journalism. In the nineteenth century the 
journalist regarded the editorial desk as a pulpit, and 
however much Matthew Arnold and others may have 
poked fun at the “young lions” of^leet Street, at 
least these thought of themselves, and men thought of 
them, as placed in a position of public service. To-day, 
the commercialization of the press has largely closed this 
avenue. There remains one important field in which 
idealistic effort can— and should — find increasing scope: 
that of polltics^ 

It is not the object of this essay to discuss politics 
in general, or this or that political creed in particular, 

‘ Contributed to the World Committee of the Young Men’s Christian 
Associations 
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as a substitute for personal religion. Strictly speaking, 
the very idea of such a substitute is an absurdity;, for 
any interest which dominates a man’s thought and 
action becomes thereby, in the true sense of the word, 
his religion. If, in the present-day world churches are 
often empty and men’s minds and conversation are 
engrossed by material interests, to which even the 
churches themselves devote considerable attention, it 
would surely be more correct to say that money is the 
religion of to-day than to describe it as a substitute for 
religion. 

How far politics, in their turn, have become, or 
remained, a religion, it is difficult to say. It might seem 
at first sight as though the war, and all the devotion and 
sacrifice it called forth, proved that the political religion 
— one might almost say the tribal religion — ^was over- 
whelmingly strong in the modern world. Thousands 
and tens of thousands among the combatants, even 
perhaps millions, when asked why they were offering 
their lives would have replied “For England,’’ “For 
France,” “ For*' Germany,” as the case may be; and 
there have been not a few thinkers who have taken this 
as a proof of the power over men’s minds of influences 
wholly disconnected from personal religion and morality. 
But on closer analysis this conclusion would not seem 
to be borne out. No doubt there were among those 
who prepared themselves for the supreme sacrifice a 
certain number whose outlook was purely tribal; but 
they were certainly very much in the minority. A far 
greater number had a vision, however dim and confused, 
of the political conflict as somehow bound up with 
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moral and religious issues of far more than local or 
national import. Only so can we explain the psycho- 
logical development in the later part of the war and, in 
particular, the immense, if shortlived, popularity of 
President Wilson. 

However this may be, it is well to lay down at the 
outset that, in so far as politics operate as a religious 
force in the present-day world, the resulting religion is 
narrowing and retrograde. Politics are not an end in 
themselves but a means towards a larger end, which is 
to set the individual free to live his or her own life in 
society. To concentrate on public affairs the passion 
and the romance which in their own proper realm 
produce art, literature and the other fruits of the spirit 
is a wasteful diversion of spiritual energy. No one 
knows this better than those whose work lies in the 
political field; for they are constantly witnessing Niagaras 
of idealism running to waste through lack of proper 
direction — lack, that is, of a trained sense of the scope 
and limitations of political action. One of the saddest 
features of the post-war world is the disillusionment of 
those- who, in 1918, were led through confused thinking 
into entertaining almost Messianic expectations, to the 
lasting impairment of their moral and mental balance. 
Well do I remember how in December 1918, when too 
many of the clergy were lending encouragement to 
such illusions from the pulpit, one of the leading 
advocates, of the then embryo League of Nations besought 
those in high place to moderate their ardour; and he 
did so in the truest interests of religion since, as he 
argued with cogency, if the churches led the people to 
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expect the Foreign Offices or the Peace Conference to 
produce an instalment of the millennium they would be 
laying up in store a disillusionment which could not but 
be damaging to the religious life of the nation. 

What we are concerned with in these pages then is 
not the kind of politics which seize hold of the mind 
like a religious revival, unbalance the judgment and 
obscure the vision of all outside a narrow range. On the 
contrary, it is the political activity which is diametrically 
opposed to this type of obsession — the steady and per- 
sistent effort of those who have their own sure personal 
standards of belief and are seeking to apply them to a 
subject-matter of peculiar importance and complexity. 

We leave out of account then the various present-day 
movements, in so far as they partake of the character 
of obsessions or religions, and limit ourselves to the 
fields of public activity open to those who are willing 
to bring to politics the same kind of conscientious study 
and application as are looked for in other recognized 
professions such as medicine, law, teaching and the 
higher journalism. 

What are those fields.? 

Political activity, in the strict sense of the term, can 
be grouped under two main heads, administration and 
legislation, or, in other words, the work of the Civil 
Service and the work of a Member of Parliament and of 
other elected persons. 

The Civil Servant is not usually regarded either as a 
legislator or a politician. But, in fact, to-day, he is 
both, and his importance in either capacity is rapidly, 
and even alarmingly, increasing. 
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A legislator is a person who frames laws. A politician 
is a person who wields political influence. The Civil 
Servant of to-day both frames laws, or rather bills, and 
wields influence, for the simple reason that he, and very 
often he alone, is in possession of the relevant knowledge. 

This is due to a fact to which students of the art of 
government, and young men considering the chance of 
a career, cannot pay too much attention — the change 
in the character of public affairs. A generation or two 
ago “ politics,” complicated as they may have seemed 
to a Peel or a Gladstone, were confined within a com- 
paratively narrow range. The prevailing theory was 
that of laissez-faire and it was only by degrees that 
social problems in general secured the attention of 
Parliaments and Government Departments. To-day it 
is almost universally admitted that the State cannot 
ignore the wider issues of society, and subjects like 
health, transport, child-welfare, the traffic in dangerous 
drugs are not only dealt with nationally but inter- 
nationally. The result is that a vast amount of technical 
knowledge is now required in the worl* of Government 
Departments. The Minister himself is less and less 
able to supervise the details of what is done in his office, 
and more and more power falls into the hands of the 
Civil Servants. Moreover, their activities are becoming 
international, as well as national. There is hardly a 
British Government Department which has not been 
represented at some League of Nations conference in 
recent years and not a few national Civil Servants, 
men like Sir Hubert Llewellyn Smith, Sir Malcolm 
Delevingne, Mr. Humbert Wolfe — to mention only 
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British names — are figures almost as well known in 
Geneva as in Whitehall. We are in fact witnessing the 
rapid formation of a very powerful bureaucracy, operating 
on the international plane. As a high authority remarked 
recently, “ we are coming to be governed by a Civil 
Praetorian Guard.” 

Our new Praetorians have acquired this power because 
they have the necessary knowledge and have perfected 
the necessary technique. But knowledge and method 
by themselves are not enough. A third element is 
indispensable — ^that undefinable element which we call 
Character. 

It is not too much to say that the future of civilization 
depends upon the League of Nations, the future of 
the League of Nations upon its technical Coromittees 
and the future of these Committees upon the character 
of their -personnel. Everyone who knows administrative 
offices and the work of Committees from the inside 
knows the importance of Character. The “ personal 
element,” which is nothing on paper, is everything in 
reality. There is no finer field for the political idealist 
than in the day-by-day work of applying sound habits 
and worthy standards in all these regions of technical 
activity. Truthfulness, honesty, patience, tolerance, dis- 
interestedness are perhaps humdrum virtues: but they 
are never seen to better advantage, or more genuinely 
appreciated, than round a Committee table, and most 
of all when the Committee is of an international 
character. 

There is no royal road to a political career of this 
kind. Men who have trained themselves to be doctors, 
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or bankers, or engineers, or railway experts, or even 
teachers, may find themselves, before many years are 
past, in the very centre of politics — in the very thick 
of the play and interplay of national interests and national 
character which constitute public affairs in the post-war 
world. 

Let us now turn to the other great branch of political 
activity, the work of representation. 

The task of a representative, particularly of a national 
representative, in the conditions of present-day democ- 
racy, is one of the most delicate and responsible, as 
wfcii* as one erf the most interesting, that can be imagined. 
No career is more worthy to inspire idealistic effort. 
It is customary to speak of the decline of Parliaments 
and It is even the fashion in some quarters to point the 
finger of scorn at Congressmen and members of other 
representative bodies. And it is indeed the case, as has 
already been remarked, that these so-called legislators 
do very little law-making to-day. It is seldom that 
they frame bills themselves and it is not even very 
common for them to initiate policy,* In the grow- 
ing complexity of public affairs a representative of the 
general interests of the community cannot possibly 
possess the special knowledge needed for drawing 
up policies, still less projects of law, on detailed 
issues. 

But this is not to say that the importance of his 
function has diminished. All that has happened is that 
it has changed; and when the change has been realized 
it will be seen that the Parliamentarian (not to speak 
of the municipal councillor) has duties which are more, 
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and not less, responsible under the new dispensation 
than under the old. 

What are those duties? They are two-fold — a duty 
of supervision and a duty of education and interpretation. 
The modern world is torn asunder by the forces making 
for specialization. Look where we will, we see the 
immense power and ever more rapid growth of influences 
and organizations of a sectional character. Sometimes 
it is a case of special material interests; practically the 
whole world of business is run on this basis. But the 
tendency is equally marked in regions unaffected by 
considerations of material gain. The natural sciences 
and the humanities tend to specialize their devotees 
almost to the same degree as business. To keep abreast 
of the advance of knowledge in his own study means, 
for the scholar, a renunciation of many other interests, 
and too often, amongst the interests thus sacrificed, is 
included a general concern for the affairs of the com- 
munity and of the world as a whole. It is the prime 
duty of a representative to correct this tendency, to keep 
a constant eye iipon the larger issues of the day, on the 
general interests of his country and their interdependence 
with world-wide movements and forces. It is his duty 
to do this, firstly because this is the traditional function 
of Parliament, at least under the British constitution; 
and secondly, because, if he and his colleagues do not 
do so, nobody else will do it for them. There is no 
other responsible authority in the community which 
can relieve Parliament of this task. No doubt the 
University can make a contribution to it in its own 
field, and so can the various national and international 
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professional organizations. But the general super- 
vision, the final judgment, and the constitutional re- 
sponsibilitv’' rest with the elected representatives of the 
people. If Parliaments can rise to this responsibility, 
democracy can be made a reality. In so far as they 
fail to do so. It will remain, what it is in most of the 
countries that boast of democratic forms of government 
to-day, a mere paper scheme, a screen behind which 
economic or social or administrative groups are the 
rea^ depositories of power. 

But it is not only the duty of a representative to 
awpervise; phe must also represent. He is the link 
betv’een the centre of political activity and the cir- 
cumference, between the technical expert and the man 
in the street.# He is not a mere delegate. Parliamentary 
government would quickly break down if representatives 
arrived in their assemblies bound hand and foot by 
pledges given to electors in remote localities. Never- 
theless a representative cannot ignore local opinion; it 
is his duty to keep in touch with it, to understand it 
and to inform it. He is perhaps best ^escribed as an 
interpreter. He interprets the plain man to the expert, 
the provinces to the metropolis, and vice-versa. He is 
the embodiment of that broad view, sane judgment 
and wide general information which, before the days 
of encroaching specialism, ranked as the hall-mark of 
an educated man. 

But he must be more than educated: he must be an 
educator. If politics have become complicated and 
technical, it is for the representative to explain them 
to the people and to bring out the broad underlying 
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issues on -which the electorate is called to judge. And 
in order to do this he must have established a relationship 
of confidence between himself and his constituents. 
That confidence, it is not too much to say, is the most 
crucial element in the working of the democratic system 
to-day. And it is given, or withheld, not according to 
the ability, or eloquence, or even the Parliamentary 
diligence of the representative, but pre-eminently accord- 
ing to his character. Either the people trust or they 
mistrust. Once they give their trust, they allow their 
representative great latitude. Once they withdraw their 
trust from a public man, even if he can still ^in electioivj-, 
his career is morally ended. Here again, as round the 
committee table, character is all-decisive. The desir- 
ability of maintaining conditions which facilitate the 
establishment of such relations of confidence is one of the 
prime considerations to be borne in mind in the dis- 
cussion of electoral systems and methods. This is too 
complicated a subject to be gone into here; but the 
failure to remember this has certainly been a disadvantage 
in the working, of proportional representation, at least 
in some of its less carefully considered forms. 

How can a young man prepare himself for work of 
this character.'* Is the function of being an elected 
person in itself a career.? 

To ask these questions is to open up one of the most 
important subjects of discussion in connexion with the 
working of democratic institutions. It is a subject 
which has been too long evaded. This is not the place 
in which to go into it in detail. Suffice it to say that, 
whatever view is held as to the desirability of regarding 
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Parliamentary life as a definite career for a young man, 
it is certainly, under present conditions, a whole-time 
occupation. iThose who are chosen for it should give 
their whole time to it and should receive a sufficient 
salary to render them relatively immune from the 
temptations inseparable from their positioni Here again 
we come back to the element of Character. 

Finally, leaving the field of politics as a special 
occupation, a word must be said about the general duty 
of citizenship under the conditions of to-day. 

The democratic system is based on the assumption 
Lil'ATll a— eivilized community the ordinary citizen is 
Interested in public affairs from the standpoint of the 
public interest. Is this a valid assumption to-day.? In 
some countries with advanced constitutions it is evidently 
not and we therefore see public affairs being treated 
simply as a football for contending private interests. 
Even in the countries which have hitherto worked 
democratic constitutions with fair success (the reader 
can find the list of them, as Bryce judged them in 1914. 
in his book on Modern Democracies)^ there have since 
the war been ominous signs of a decline in two directions. 
The ordinary voter is less interested In politics than he 
was; and, concurrently and partly as a consequence, 
private interests are more and more asserting their 
influence in the public domain. /If this process con- 
tinues unchecked it will be fatal, not simply to democ- 
racy, but to the art of Government itself/ Government 
is the management of public affairs. But when men 
no longer feel that there are public affairs, when the 
common interest {res publtca^ in the old Roman phrase) 
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is broken up into atoms of sectional interest, government 
as such comes to an end and politics become simply 
a special branch of private business. 

To counteract this tendency, to affirm the dignity 
of public affairs and the responsibility of the citizen 
for dealing with them is not only a political necessity, 
but a moral duty — at the present juncture of world 
affairs one of the most pressing of moral duties. And 
those who are attempting to discharge it need all the 
reinforcement that can be provided by the idealism of 
the younger generation. 
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GREAT BRITAIN, THE DOMINIONS, 
AND THE LEAGUE OF NATIONS ^ 

Just at the moment when the French newspapers 
were recording the results of the elections to the Chamber 
of Deputies at Paris in Algiers and Cochin China, 
-^^lai LnHgpie .and Senegal, the British press was recording 
an item that passed practically unnoticed in France — 
the appointment of a High Commissioner from Great 
Britain to the Canadian government at Ottawa, the 
first appointment of a diplomatic character made from 
London in a Dominion capital. 

The French colonial elections were manifestations of 
a long and firmly-rooted tradition of centralisation. 
The British appointment was the culmination of an 
equally long and firmly-rooted tradition, pf decentralisa- 
tion. 

Englishmen, confronted at first sight with the French 
system, are apt to ask themselves, and their French 
friends, whether assimilation and centralisation do not 
conceal an imperceptible process of tyranny and 
extinction of vital values. Equally, Frenchmen, con- 
fronted with the British system, are inclined to ask 
whether decentralisation is not simply a graceful 
synonym for total disintegration. 

^Contributed to L’ Annie Politique fran^case et itran^re, 1928. 
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The French answer to the English questioning 
must be given for English readers. Here the effort 
will be made to explain to French readers why, in spite, 
and indeed just because, of the progress of formal 
symptoms of disintegration, the British Empire not 
only survives in undiminished strength but has actually 
increased its fitness to cope with the problems of the 
post-war world. 

The exposition that follows divides itself naturally 
into three parts. First it is necessary to trace the 
historical development of the existing system. Next 
will come an analysis of the present situation. -r^nd^oliey 
of the Empire. Finally, having watched the new 
institutions in operation, we shall consider their signifi- 
cance from a more general point of view, as interesting 
to students of political science. 

No one can understand the present relationship of 
the Dominions to Great Britain if he has not constantly 
present in his mind the fundamental conditions of 
British political life. 

The British Empire is outwardly fragile, but, in its 
essence, extremely solid. In this it resembles the 
political power in Great Britain itself. “ Ce serait le 
destin de la puissance executnce^' said Montesquieu, of 
Great Britain two hundred years ago, “ d'itre presque 
toujours inquietee au dedans et respectee au dehors." He 
added that “ si quelque puissance etrangere menagait 
I'Etat et le mettait en danger de sa fortune et de sa glotre, 
les petits interSts cederatent aux plus grands, tout se reumrait 
en faveur de la puissance executrice" These last words 
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were signally verified in 1914 and, in spite of the 
constitutional developments since that date — and even 
because of them — it is safe to prophesy that they will 
be verified again. In the same way, government in 
Great Britain itself, so much weaker in appearance 
than that of countries with more rigid laws and a stronger 
central administration, is stronger than ever in an age 
which has not only passed through the experience of 
a general strike but is witnessing a steady process of 
the devolution of responsibility to local and professional 
bodies. It is sufficient to cite two facts, each typical 
in their^doinain. During the general strike a cricket 
match took place in a large centre of population between 
a team of policemen and a team of strikers. It was 
symbolic of the spirit in which their larger contest was 
being conducted. In the sphere of local government, 
the “ Board ” or Ministry of Education which is 
steadily relaxing its hold over the details of the 
administration by the local education authorities, has 
no power to insert, or to exclude, a subject from the 
time-table. Thus, in order to ensure "that patriotism, 
or the League of Nations, should be universally taught 
in the state-supported English schools, it is necessary 
to convince, individually, each of some 300 local 
authorities. To this, it is worth while adding a third 
observation — that, in point of fact, patriotism is not 
taught, as a regular subject, in English schools and 
that about a million Englishmen freely volunteered 
to serve in the Great War. It is in the light of 
facts such as these, and of the underlying conditions 
which make them possible, that the study of the 
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organisation, or want of organisation, of the Third, 
or post-war, British Empire must be approached. 

Some years ago the writer of these lines had the 
privilege of a conversation with the Premier of Canada 
upon the constitutional problems of the British Empire. 
Mr. Mackenzie King, himself the grandson of the 
leader of a rebellion against authority exercised from 
London, had been setting forth his familiar thesis of 
the equality of status between Great Britain and the 
Dominions. “ Come upstairs,” he said, at the con- 
clusion of his argument, ” and I will prove you my 
case from the highest authority.” We ascended to 
the library where he produced a gramophone and in 
a few moments we were listening to a speech delivered 
at the Empire Exhibition at Wembley by His Majesty 
King George V which specifically confirmed the 
Canadian Premier’s thesis. 

This incident may serve as a fitting introduction to 
a brief summary of the evolution of Dominion status: 
for the story begins, as it ends, with the assertion of 
a special relationship to the Crown over the head of the 
Parliament and Ministry of Great Britain. No doubt 
“ the Crown ” which gave Royal Charters to the early 
seventeenth-century colonists differs as greatly, in the 
constitutional domain, from “the Crown” in 1928 as 
James I and Charles I differ in personal qualities and 
outlook from George V. In that constitutional differ- 
ence indeed lies the whole essence of the development. 
Nevertheless the continuity of the name, the function 
and the dynasty is symbolic of the continuity of a senti- 
ment and a tradition which are among the most binding 
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elements in the British Empire of to-day. When the 
Imperial Conference of 1926 agreed that full powers 
for signing a treaty affecting an individual Dominion 
should be given by his Majesty to the person designated 
by the government of that Dominion without a counter- 
signature by a representative of the London government, 
it was deciding in favour of the King’s subjects over- 
seas a controversy dating from the seventeenth century. 
Had the colonists who rebelled against London in the 
eighteenth century only had King George III to deal 
with, they would never have drawn up the Declaration 
of Independence. Despite their assumption of repub- 
lican ideas, which fitted them as ill as Marxian ideas 
fit the British Labour man of to-day, their real quarrel 
was not with the dynasty but with the Parliament. 
“ The Americans, going on precedents prior to the 
Revolution of 1688,” writes the latest historian of 
England,^ “ distinguished sharply between the Crown, 
whose authority they admitted within limits, and the 
Westminster Parliament, which they regarded as a local 
assembly. To the English this distinstion was impos- 
sible because the ‘ Crown in Parliament ’ was for them 
the supreme authority.” 

These words, written of the contending views at the 
time of the American War of Independence, still hold 
good to-day. The Canadian Premier, listening to the 
Wembley gramophone record, acknowledges the autho- 
rity of the Crown within limits and His Majesty’s govern- 
ment in Great Britain, as it is now officially called, still 
regards “ The Crown in Parliament ” as the supreme 

* G. M Trevelyan Hutory of England, 1926, p. 550. 
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authority. There is an element of unsolved contro- 
versy here to which we shall return. For the moment 
it is enough to emphasize the fact that Mr. Mackenzie 
King is as loyal to the Crown as George Washington 
was before a foolish ministry drove him to extremes, 
and that London in 1926 placed itself in the impos- 
sibility of repeating the mistaken policy which led to 
1776. 

Why is the grandson of William Lyon Mackenzie, 
the rebel, content, and indeed proud, to be the minister 
of George V .<* Why is Canada, why are Ireland and 
South Africa, content to remain in the British Empire? 
These are natural questions to be put by those who, 
like most Frenchmen, have been brought up to regard 
republican institutions and sovereign national independ- 
ence as two of the highest political goods. And if there 
is a minority of Irishmen and South Africans who are 
asking the same questions it is chiefly because they 
have been subject to the same Continental intellectual 
influences. But the majority of the citizens of the 
Dominions do r^ot so frame the question. Where the 
Frenchmen says why^ they say, quite simply, why not? 
That why not? embodies not simply the continued exist- 
ence, the vts inertia, but also the continuing power and 
momentum of the British Empire. Why not, say the 
subjects of King George, if membership of the British 
Empire helps to give us the conditions that we need. 

Englishmen do not regard politics as an end in them- 
selves. They are not Utopians. They do not dream of 
the British Empire as an instalment of the perfect state. 
They do not feel for it the mystical reverence which 
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Continental Socialists have evoked for the Socialist 
State of the future and which misplaced sentimen- 
talists have poured out on the League of Nations. They 
regard it with respect and a certain intimate affection 
as an admirable instrument for fulfilling certain prac- 
tical objects and so long as it continues to fulfil these 
objects they will continue to answer the Continental 
critic’s Why."* with a Why not.? Those practical objects 
form the “ limits ” of the loyalty to which the British 
historian cited above refers. 

W^hat are those objects.? What does an Englishman, 
and an overseas Briton formed on the English tradition, 
expect from his political institutions.? 

To answer this question is to trace the course of 
British constitutional history; for what Englishmen 
value to-day in their political institutions is what they 
have won for themselves, and embodied in them, in the 
past: and they continue to value them in the order of 
their attainment. What was needed most, and won 
first, is still valued most to-day. 

British political institutions, when analysed, are found 
to consist of three strata superimposed one upon the 
other. 

The oldest and deepest stratum is that of individual 
liberty and personal rights. England is the mother of 
the freedom of the person. Guaranteed to-day by the 
Habeas Corpus Act of 1679, it was believed by the 
men of that generation to go back to the Magna Charta 
of 1215. We need not enquire into these historical 
origins. Suffice it to say that for centuries past, in 
every rank of English society, the respect for individual 
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liberty, and the determination to prevent its abridge- 
ment by executive or legislative action has been the 
strongest force in English public life. It has been so 
strong that, like the British navy in the nineteenth cen- 
tury, it has seldom needed to show its strength. But, 
at the least hint of danger, as in a recent case of abuse 
of powers by the police, the authorities find themselves 
faced with a unanimous and deeply stirred public opinion. 
Perhaps the best way of realising the place which respect 
for personal liberty holds in the English political system 
and in that of the Dominions which are loyal to it is 
to observe how, when local conditions, as in South 
Africa, are unfavourable to its strict observance, the 
whole spirit of the system is affected and what can only 
be called an “ un-British ” atmosphere is brought into 
being. This is not the place in which to test the Colour 
Bar legislation of the South African government by the 
principles of the British Constitution. But if the 
hoisting of the new South African flag on May 31 last 
led to hostile manifestations by the natives, this is an 
indication of horv easily a government can transgress the 
limits set by expediency and turn the minds of citizens 
used to the traditions of British rule from a contented 
“why not.?” to a critical and even indignant “why.?” 
The crowd at Pretoria was manifesting against the 
Dominion Government, not against London, which has 
more consistently safeguarded native liberties. But 
it IS not difficult to imagine hypothetical circumstances 
under which similar manifestations in the name of per- 
sonal liberty and self-respect might be made against 
London. Any government foolish enough to provoke 
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such a sentiment would have taken the surest road to 
the disintegration of the Empire. 

Inseparably bound up with the idea of individual 
liberty are the elementary civil rights — freedom of speech 
and worship, freedom of meeting and of association. 
They are so completely ingrained in the texture of 
English life and the English tradition that it is hard 
for Englishmen to realise how recent is the French 
legislation favouring the growth of voluntary associations 
within the state and harder still to understand how the 
citizens of a country of old civilisation, like Italy, can 
allow such rights to be withdrawn from them without 
effective resistance. 

In his remarkable book Au delh du Marxisme'^ Henri 
de Man makes a penetrating analysis of the inferiority 
complex of the European working man as one of the 
main psychological elements in the Socialist movement. 
“ Parmt les modifications que la vie soctale apporte aux 
tendances insttncttves, inherentes d V organisation phystolo- 
gtque de I'komme^' he writes, “ il n'en est pas de plus 
importante que la coloration de tons les instincts animaux par 
I'lnstinct d' autovaluation, Cette expression” he continues, 
“ me parait le meilleur equivalent de ce que la pscychologie 
anglo-saxonne, representee par McDougall appelle Pinstinct 
de self-assertion, ce qut correspond d peu pres au ' Geltungs- 
tneb ’ allemand, et ressemble par certains cotes d ce que la 
langue frangaise appelle P amour propre, pas assez complete- 
ment cependant pour que Pon putsse se contenter de cette 
expression courante et faire ainsi P economie d'un vocable 
nouveau.” The degree to which this instinct is satisfied 

^Brussels, 1926, p. 45. 
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for the ordinary British citizen through the tradi- 
tional laws, customs and policies under the unwritten 
British constitution is a powerful element in the content- 
ment, the Why not psychology, which characterises the 
British political world to-day. It helps to explain not 
only why the British working man believes in co-opera- 
tion rather than class-war and in evolution rather than 
revolution, but why Canada and Australia, countries which 
owe their very existence to the initiative, will-power and 
self-respect of their settlers, nevertheless find sufficient 
satisfaction for this self-respect inside the British Empire. 

The second element in the British political tradition 
is Parliamentary Government. The King’s Courts of 
Justice were in regular working order at least a century 
before the establishment of Parliament. Nevertheless 
the House of Commons is rightly called the Mother of 
Parliaments and England is the great source of the 
parliamentary tradition. True, the House of Commons 
in the early seventeenth century, before the victory of 
the Parliament over the King in the Civil War, had not 
the prestige and authority which it acquired a few 
generations later. Nevertheless to the early settlers an 
Assembly was almost as much a necessity of social 
existence as the safeguarding of personal rights. And 
once the seed of Parliament was planted, the victory of 
the representatives of the electors over the executive was 
as inevitable in the overseas colonies as in England itself 
— more inevitable in fact, since it is more natural for 
a legislature to insist on its rights against a power at a 
distance than against one close at hand. It is true 
that after the loss of the American colonies the London 
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government attempted for two generations to arrest the 
growth of Parliamentary government in Canada. The 
result was rebellionj and in 1839 the famous Report of 
Lord Durham conceded for Colonial parliaments the 
victory against the executive that had been won in 
England in the seventeenth century. In the three or 
four generations that have since elapsed there has been 
a steady growth not in the nature but in the range of 
the power exerted by what are now called Dominion 
Parliaments. How rapid this growth has been, and 
how quickly the minds of Englishmen have become 
adapted to it, is best shown by one example. In 1910 
Mr. Amery, who at present holds the double office of 
Secretary of State for the Dominions and Secretary of 
State for the Colonies, speaking to a students’ club at 
Oxford, on the theme of “ imperial unity ” said: “ The 
control of foreign policy in fact means, not only the right 
to conduct specific negotiations on points of detail, but 
inevitably carries with it, in the long run, the power of 
making treaties and alliances, and an uncontrolled 
decision over the issue of peace and igar. Once these 
powers aie no longer exercised in common, the Empire 
for all practical purposes has ceased to exist.” Only 
twelve years later, in September, 1922, the Government 
of Great Britain appealed to the Dominion governments 
for help in contemplated military and naval operations 
against Turkey which involved, in fact if not in name, 
a declaration of war against that country. The Canadian 
Premier replied that he could take no decision without 
consulting the Canadian Parliament. The Chanak 
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crisis marks the end of the long evolution through which 
the early colonial assemblies developed into bodies co- 
equal with the Mother of Parliaments in what Mr. 
Amery recognised in 1910 to be the crucial power of 
peace and war. 

A well-known French statesman and professor, speak- 
ing of the rights accorded by Great Britain to the 
Dominions, remarked recently that he did not know 
whether they had been granted willingly and out of 
principle or simply “ four fatre bonne mine au mauvais 
jeu" but that in any case Frenchmen could rest assured 
that no such surrender of power to the overseas French 
colonial communities would be made in Paris. His 
attitude on this subject to-day is psychologically iden- 
tical with that of Mr. Amery in 1910, when he declared 
that such a surrender would mean that the Empire 
for all practical purposes would cease to exist. Never- 
theless the powers have been surrendered in London 
with the complete and almost enthusiastic assent of the 
English people and the British Empire not only con- 
tinues to exist byt is apparently stronger than ever. Is 
it not possible that Mr. Amery in 1910 and his French 
colleague in 1928 were not sufficiently supple in their 
thinking, that they forgot that constitutions were made 
for human beings and not human beings for constitutions."* 
How is it possible, in fact, for the Canadian Parlia- 
ment to have secured the right to make peace and war 
and for the Canadian Government and people to remain 
wholeheartedly loyal to the British Empire."* 

The answer can only be given in psychological terms. 
Englishmen overseas have always considered that they 
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have a right to the same institutions as Englishmen in 
England. They have even earned this to the point of 
meticulous imitation in matters of form and ceremonial. 
Their very attachment to English institutions led them 
to desire to reproduce them on colonial soil. 

Moreover, by a strange phenomenon of unconscious 
cultural imperialism, they have succeeded in inoculating 
non-English populations under the British flag with the 
same craving. Theoretically according to the tradi- 
tional philosophy of the British constitution, English 
liberty and English parliamentary institutions were a 
hereditary personal right of Englishmen. But when 
after 1763 a mere handful of Englishmen found them- 
selves living under the British flag in Canada among a 
population of 60,000 French, English common sense — 
not to speak of elementary prudence — forbade the 
attempt to confine the privileges of the English 
tradition to an insignificant minority. Hence it came 
about that in 1791 Parliamentary institutions on the 
traditional English model were granted to the French 
in Quebec on the same terms as to th^ English in the 
adjoining province. From this time forward Parlia- 
mentarism ceased to be “yar sangutms^' a right of 
Englishmen as Englishmen, and became ''''jus soli" a 
right of all subjects of His Majesty who have attained 
to the necessary degree of responsibility for its exercise. 
It is the Act of 1791 which decided once and for all, 
that what we know to-day as the British Empire should 
not be simply an English Empire. What was granted 
to Quebec in 1791 was granted to the provinces of 
South Africa in 1906 and to a United South Africa 
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in 1909. It has been granted also, in incomplete form, it 
is true, to the central and provincial assemblies of India, 
elected by that small proportion of the Indian population 
to whom hitherto the franchise has been granted. 

Thus it has come about that such central government 
as the British Empire possesses to-day consists, not in 
a single authority issuing commands from London, but 
in a Conference of Prime Ministers each responsible to 
their respective Parliaments, and that, incredible though 
It may seem to some French minds, this system works 
because it corresponds to the psychological conditions. 

The Imperial Conference — as it has been called 
since 1 907 — may indeed seem a fragile bond. It 
meets but once every four years. The Foreign Minis- 
ters of the Little Entente meet together eight times as 
often and the Foreign ministers and other government 
delegates of the fourteen States comprising the Council 
of the League of Nations meet sixteen times as often. 
By a strange irony the Conference system planned in 
1919 for the League of Nations on the model of the 
Imperial Conference has developed far more rapidly 
than its prototype, so that, whereas the Imperial Confer- 
ence brings the representatives of Great Britain and the 
Dominions together once every four years, the Assembly 
brings them to Geneva every year and the Council, 
since the elections of 1927, brings Canada and Great 
Britain together every quarter. We shall leave aside 
for the moment the reasons for this apparently para- 
doxical discrepancy. Suffice it to say that it denotes 
no weakening of the imperial tie and that the system 
of Parliamentary self-government adopted in the 
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Dominions on the English model made no other kind 
of central organisation practicable. An Imperial Par- 
liament is indeed theoretically conceivable: but it runs 
counter to the whole psychological development. The 
representatives of the Dominions are no more willing 
to submit to being outvoted, and accepting majority 
decisions, than are the sovereign states represented at 
Geneva. Thus the Empire, like the League of Nations, 
arrives at agreed decisions only through the unanimity 
of the Parliaments of its constituent Dominions. 

The third stratum in the English political system 
is democracy. With one exception, the Parliaments 
of the Dominions are elected, like that of Great Britain, 
by the great majority of the people. Moreover the 
power thus placed in the hands of the people is really 
exercised. Public opinion (which is not to be confused 
with newspaper opinion) is a force to be reckoned with, 
as every member of Parliament knows. The British 
peoples are politically minded. They take a close 
interest in public affairs and enjoy using their judgment 
upon political questions. The one Doigiinion which is 
not democratic is South Africa, where the majority of the 
population, being non-white, is almost entirely excluded 
from the franchise and Parliamentary government rests 
upon an oligarchical, rather than a democratic, basis. 

The South African system serves as a reminder 
that democracy is a comparatively new force in British 
political life. Personal rights and parliamentary govern- 
ment were not built up by the people; they were secured 
under a system of minority rule. They were achieved 
for the people but not by the people. It must never 
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be forgotten in studying British institutions, in contrast 
with those of the United States and the Continent, 
that they are not based on the theory of the sovereignty 
of the people, or on a revolutionary victory of the many 
over the few. They are based on the principle of the 
civil rights of individual Englishmen and on the slow 
extension of political responsibility, and of the customs 
and habits of mind engendered by it, to an ever- 
widening circle. From this point of view England is 
not so much a democracy as an aristocracy with a 
marvellous power of assimilating plebeian elements ; 
and, in the social sphere, this is only too evident, even 
in a generation which has seen a Labour government 
in office. But this aristocracy has throughout the 
centuries been devoted to the rule of law. In spite 
of the fact that there is no written constitution — or 
indeed, just because of that fact — the truest political 
adjective which can be applied to England is “ con- 
stitutional.” England is a constitutional country and 
the individual Englishman is by nature, training and 
inclination, constitutionally minded. This was never 
so clearly demonstrated as during the general strike, 
when the so-called revolutionists seemed intent on 
showing how little revolutionary they were. 

Let us now sum up this theoretical prelude to the 
analysis of the present situation. 

The British Empire consists of a number of com- 
munities possessing a political system modelled on 
that of England. The main elements of this system 
are civil liberty, parliamentary government and the 
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rule of public opinion through the ballot-box. The 
natural result of its working has been to relax 
the constitutional bonds between the metropolis and 
the overseas “ colonies ” and “ possessions,” as they 
used to be called, and to bring into existence a number 
of independent self-reliant states taking a pride in manag- 
ing their own affairs. British constitutionalism, in other 
words, produces a constitutional habit of mind in 
individual British citizens, but at the same time operates 
against the establishment of a constitutional tie between 
the States of which they are members. 

This impression of decentralisation, not to speak of 
disintegration, is strengthened when one turns from 
history and constitutional theory to an analysis of the 
facts and forces of the present day. 

Examine closely on the map the extent and com- 
position of the British Empire. 

It numbers one quarter of the inhabitants of the 
world, a somewhat larger figure than China. But 
whereas China is homogeneous, the British Empire is 
the most heterogeneous political entity that can be 
conceived, and it is becoming more heterogeneous 
every day. 

Portions of it are to be found in every one of the 
five Continents, or seven if we divide America into 
North, Central and South. And the communities thus 
separated on the map present every variety of climate, 
of natural resources, of race, religion, culture and stage 
of development. Age-old civilisations like those of 
India and of the Chinese in Hong-Kong and the 
Kowloon and Wei-hai-Wei territories are side by side 
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with the young institutions of the settlers in New 
Zealand and Western Canada and the primitive and 
hardly yet adolescent races of Africa. What common 
interest, it may be asked, holds together the wheat 
farmers of Western Canada, the Chinese traders of 
Hong-Kong, the sugar planters of Mauritius, the 
peasant cultivators of India, the sheep farmers of 
Australia and New Zealand and the industrial working 
men of Great Britain.? They have certain common 
political institutions. But these institutions, by their 
very nature, are drawing them apart. Can economic 
interests bring together what political influences seem 
to be drawing asunder? Incapable of being made into 
a political unit, according to the old conceptions of 
political unity, can the British Empire be made into 
an economic unit? 

The idea of imperial economic unity has been a 
dream of a certain school of English statesmanship for 
many generations; but events have proved that it is 
even more unrealisable than political centralisation. 
For political independence implies also necessarily 
independence in economic policy, and the first use that 
the Dominions have made of their independence in 
economic policy has been to erect tariflFs on goods from 
foreign countries, including Great Britain. The loud 
propaganda in favour of imperial preference which 
still goes on should not blind continental observers 
to the fact that after some fifty years of effort practically 
nothing has been achieved. A real preferential system 
between Great Britain and the overseas British com- 
munities IS indeed impossible, as a moment’s reflection 
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will show. What does the British elector need in the 
economic sphere? Cheap food and cheap raw materials. 
What have the overseas British communities to sell to 
him? Chiefly foodstuffs and raw materials — the wheat 
of Canada, the meat and wool of Australia and of New 
Zealand. What is their interest? To get the best 
possible price. Are the Canadian wheat farmers and 
the Australian pastoralists going to lower their price 
for the benefit of the English consumer or manufacturer, 
or is the English housewife willing to pay more for 
her bread and her meat in order to gratify her fellow- 
citizens overseas? The answer has already been given 
in numerous elections and it is now accepted by all 
parties in England that a true system of preference, 
applied to the leading products of the Dominions, is 
outside the realm of practical politics. Attempts are 
still being made to develop systems of exclusive trading 
in the non-self-governing Empire, but it is only a 
question of time before the same logic of self-interest 
works itself out in that region also. The cocoa growers 
of the Gold Coast and the cotton grov^rs of the Sudan 
will not reserve their products for the English market 
if they can get a better price elsewhere. 

We are driven therefore to the conclusion that there 
are, broadly speaking, no special material interests common 
to the countries of the British Empire. By special 
interests is meant interests shared by them all but not 
shared by other territories. And if this is true of 
material interests it is also true of cultural or intellectual 
interests. There Is no British type of culture and 
no British type of education. It is not possible to 

293 



THE PROSPECTS OF DEMOCRACY 

regard any one centre, London, for instance, or Oxford, 
as the intellectual metropolis of the Empire. If Cecil 
Rhodes indulged in such a dream a generation ago 
events have shown that it must remain a dream. The 
British Empire does not consist, like the Roman, of a 
capital at the centre surrounded by provinces at the 
circumference, but of a number of living centres, each 
engaged in developing their own characteristic form 
of national life and culture. 

This is the explanation of the phenomenon we have 
already noted — the failure of the Imperial Conference 
to bring into existence any imperial institutions worthy 
of the name. The League of Nations has only existed 
since 1920. It consists of over fifty States exhibiting 
the same heterogeneity, only over a far wider area, as 
the countries of the British Empire. Its decisions 
are equally taken by unanimity and it would be expected 
that such unanimity would be more difficult to secure. 
Nevertheless the League of Nations has succeeded in 
bringing into existence in eight years a series of technical 
organisations vecj/ much more numerous and important, 
and covering a far wider range, than the meagre pro- 
ducts of the Imperial Conference.^ The reason for 
this striking discrepancy is very simple. It is not 
that the peoples of the British Empire do not wish 
to co-operate. It is that there is nothing particular 
for them to co-operate together about. Or, to be 

*The French reader will find a brief account of the latter on pp 172-4 
of " V Empire Bntanmque" by H Demangeon, published in 1923 There 
have been a few additions since, notably the ‘ Imperial Economic Committee,’ 
but the position remains substantially the same. 
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more strictly accurate, there are very few subjects which 
form a natural basis for official co-operation — 
co-operation between Governments. Voluntary co-opera- 
tion there is in plenty and will always continue to be, 
whether the Empire remains in being or whether it 
disintegrates. But the absence of special official 
organisations of co-operation between the governments 
of the British Empire is due to the simple fact that 
the common interests of those governments and their 
peoples are not particular to themselves but common 
to all or most other peoples. In other words, they 
are international. It follows that the most convenient 
organisations for co-operation in regard to them will 
not be imperial but international. What these general 
interests are we will see later. Here we will merely 
note that we have arrived at the explanation why Great 
Britain and Canada meet four times a year at Geneva 
and only once in four years in London. They have 
at least sixteen times as many problems of common 
interest to discuss together at Geneva as in London. 

Not only are there few or no special common interests 
between the peoples of the Empire, 5ut their separate 
interests are showing a tendency to become more and 
more divergent. In the nineteenth century it was 
not difficult for the London government to conduct a 
foreign policy that was agreeable to the people of Canada 
and the people of Australia. But with the growth of 
the Dominions and the development of an articulate 
national public opinion, agreement becomes much more 
difficult. Democracy is often declared to be a power 
for peace. In a broad sense this is true and much 
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can be done to make better use of the genuine goodwill 
which animates the ordinary voter, be he peasant or 
working man or shopkeeper. Nevertheless, in any 
particular controversy, democracies are apt, if not to 
be bellicose, at least to stand very stiffly upon what 
they consider their rights — ^and not only their rights 
but their interests. Thus the increased power of 
public opinion in the various countries of the British 
Empire is making the maintenance of a common 
British foreign policy increasingly difficult. One in- 
stance will be sufficient to make this plain. In 1921, 
when the Anglo- Japanese alliance was due to expire, 
most of the members of the Imperial Conference of 
that year wished it to be renewed. Canada, whose 
opinion on foreign affairs is always largely influenced 
by the United States, did not. The dilemma thus 
presented to the London Government was only solved 
by the expedient of the quadrilateral pact adopted at 
the Washington Conference some months later. But 
the Empire cannot count on such a “ deus ex machtna ” 
in every difficult)^; and in fact the Locarno Agreements 
provide an instance of a divergence of policy between 
London and Ottawa which has not yet been bridged over. 

This will become clearer if we examine briefly the 
change that has taken place in the position and interests 
of Great Britain as a result of the War. 

During the century that elapsed between the battle 
of Trafalgar and July 1914, Great Britain enjoyed a 
position of predominence so solidly assured that it 
seldom required to be affirmed by the show of physical 
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force. This predominance was based firstly on a 
naval supremacy which enabled Great Britain to impose 
her will by means of a fleet more powerful than that 
of any two other powers: secondly, on a commercial 
and industrial supremacy resulting from the fact that 
she had been the first to profit by the industrial revolution 
at the end of the eighteenth century, and connected 
also with her command of coal. 

These conditions enabled Great Britain to maintain 
herself free from entanglements in what was called 
glorious isolation. Supreme on the oceans, her only 
concern with the Continent, apart from its value to 
her as a market, was to ensure that no supremacy arose 
there which might in time threaten her own power. 
Thus glorious isolation and the balance of power, 
however incompatible in theory, went well together in 
practice: and with them went a third doctrine, also 
the product of this temporary supremacy, the elimination 
of commercial barriers. 

The War has swept away the means by which Great 
Britain maintained these policies. , 

She is no longer supreme at sea. To-day her fleet 
IS equal to that of the United States. To-morrow it 
may be inferior. Peace is still to her a primary interest: 
but she is no longer able to impose her will throughout 
the oceans of the world. 

She IS no longer supreme in the economic field. 
Nevertheless, she still lives by foreign trade and needs 
the elimination of commercial barriers. But there are 
other powerful wills in the sphere of economic policy 
to be set against her own. 
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Moreover, the Continent of Europe, which ever 
since the end of the Middle Ages had been divided 
by competing dynasties and where, since 1789, two 
rival principles had been contending for mastery, is 
now, if not united, at least showing in many spheres 
signs of a co-operative organisation which renders the 
doctrine of the Balance of Power obsolete. What 
could be achieved by glorious isolation, by the passive 
use of an unseen but unquestioned supremacy in the 
nineteenth century can only be secured in the post-war 
world by a policy of co-operation. 

Thus both the development of her own domestic 
concerns within her own Empire and the movement 
of events outside it converge towards a policy of 
co-operation. If co-operation has replaced central con- 
trol as the accepted system in the relations between 
Great Britain and the Dominions, it has equally replaced 
isolation in the relations between Great Britain and 
other states. 

What form of co-operation should Great Britain 
adopt in these fircumstances.? 

The question has never presented itself to British 
statesmen in this abstract form. Had it been so pre- 
sented in 1919, they would doubtless have replied 
that they would adopt a system of imperial co-operation 
for the lesser League of Nations comprising the nations 
of the British Empire and a system of international 
co-operation for the rest of the world, grouped in the 
larger League of Nations; and they would probably 
have added a confident expression of opinion that the 
lesser League, composed of peoples with a common 
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loyalty and common political ideals, would develop 
more rapidly than the larger. But, being Englishmen, 
they refrained from speculation, helped to set the larger 
League going, and waited to see the result. 

And the result, as we have seen, is that the larger 
League has been found to be a more useful agency, 
even for imperial co-operation, than the smaller. The 
Geneva League of Nations has, in fact, become an 
indispensable part of the system of the British Empire. 

No doubt the same statement might be made of 
any and every country which has sincerely subscribed 
to the Covenant. It is impossible for a Frenchman or 
a Dane, who reflects on the problems confronting his 
country, to leave out of account the significant factors 
which the League of Nations represents for France 
or Denmark respectively. But it is always possible 
for a Frenchman or a Dane to think out some other 
expedient — less satisfactory, no doubt — by which peace 
and the other national interests safeguarded for his 
country by the League may be preserved. In the case 
of Great Britain this is not so. For hef the League of 
Nations is literally indispensable and its weakening or 
elimination would be a disaster of the first magnitude. 

This IS seen most clearly in regard to the question 
of peace and war. 

We have seen that the Dominions have secured for 
themselves the right to decide for themselves the issues 
of peace and war. We have also seen that their interests 
are often diflFerent from those of Great Britain, separated 
from most of them by vast spaces of ocean. We have 
also seen that democracies are both obstinate and 
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short-sighted. In the light of these conditions with 
what confidence could a ‘British statesman, anxious to 
maintain the unity of the Empire, face the prospect of 
a continuance of the system of local wars, such as existed 
prior to 1914? If the local war is in Europe, Canada 
and South Africa have indeed already refused to pledge 
themselves to take part in it. The fact is that the 
Locarno system of regional pacts and local guarantees, 
which may be suited to the conditions of certain Con- 
tinental nations, is quite unsuited to the conditions of 
the British Empire. The British Empire needs peace 
everywhere and all the time. It needs a general guarantee 
of peace as such, irrespective of the geographical and 
other conditions. It is of small value to those who 
wish to keep the people of Canada and Australia thinking 
along the same lines of general policy as the people of 
Great Britain, to build up an ingenious system of local 
pacts by which one part of the Empire is defended 
in this way and another in that way. The British 
Empire lives by the ocean. The ocean is one and 
indivisible. Thf- arrangements for the safeguarding of 
peace should be equally one and indivisible. Thus it 
may be regarded as certain, despite the rejection of 
the Geneva Protocol in March 1925, that British public 
opinion will eventually adopt a universal, rather than 
a regional, plan for the maintenance of peace. Such a 
universal plan is, of course, a world interest: but it 
is also pre-eminently a British interest. 

The same reasoning holds good in the field of economic 
policy. Great Britain is not interested in the breaking 
down of economic barriers in this or that region. She 
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is interested in the breaking down of economic barriers 
in every part of the world. Living as she does by foreign 
trade and dependent upon the ocean paths for her 
food and raw material, she is more dependent than 
any other state upon international economic co-opera- 
tion. And such co-operation, as is now becoming very 
clear, can best be developed through the activities of 
the League of Nations, including the International 
Labour Office. Here again, the observer of British 
policy should not be misled by ephemeral phases of 
policy. British governments may have shown reluctance 
to co-operate in this or that question, such as the Eight 
Hours Convention and the abolition of import pro- 
hibitions. Such incidents are due to special and 
temporary circumstances. In the long run the broad 
tendencies of national policy re-assert themselves. 
“ VAngleterre est une He marchande ; voi/d tout le secret 
de sa pohttque," wrote Albert Sorel of Great Britain at 
the end of the eighteenth century. The “ trading 
island ” of the nineteenth century met its needs through 
an individualistic system, backed up bij the police-force 
of a supreme navy. The trading island of the twentieth 
century can only meet them through a co-operative 
system safeguarded by the League of Nations. 

There is another respect, which may be of special 
interest to French readers, in which the League of 
Nations helps to maintain the unity of the British 
Empire. That Empire, as we have seen, comprises 
all the races of mankind. Of the 440 million human 
beings who owe allegiance to King George V, only one 
in seven is white. The other six belong to those non- 
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white races who are just painfully recovering their 
self-respect after their realisation of the material power 
of western civilisation. The British Empire has before 
it, like that of France, the tremendous task of trans- 
forming a race-ascendency into a partnership. It is 
faced in Asia to-day, in Africa to-morrow, with movements 
of national self-assertion, similar in kind, but more 
intense owing to the special circumstances, to the 
national movements which swept through Europe 
between 1789 and 1918. In a world in which war 
is still a regular institution, what hope is there that 
this problem of the relation between the white and 
non-white races could be solved in peace? If nationalism 
has led to war in almost every country in Europe from 
Spain to Finland and from Ireland to Greece, how 
should it not lead to war in the infinitely more complex 
and inflammable conditions of Asia and Africa.? And 
if it should lead to war, what hope is there that the 
unity of the British Empire could be maintained.? For 
this problem of the white and the non-whites the British 
Empire needs the safeguarding of peace by the League, 
and the League for its part needs the example and 
the moral authority afforded by the Pax Bntanmca, 
which has hitherto, sometimes, as in the case of India 
and South Africa, even in the most unpromising cir- 
cumstances, succeeded in preserving not only technical 
peace but good relations. 

But it may well be asked, at this point, does not 
your reasoning overreach itself? In proving that the 
British Empire needs the League of Nations in order 
to preserve its own unity, have you not proved too 
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much? If the Empire can only survive in and through 
the League, is not the League taking the place of the 
Empire, as the Council and the Assembly and the 
League’s technical Committees are taking the place of 
the Imperial Conference? Is not your song of triumph 
over the relief afforded by the League to the Empire 
in Its post-war problems in reality a funeral dirge to 
commemorate its quiet and painless extinction? 

So indeed it would appear to the student of paper 
constitutions. But to those who look behind techni- 
calities to realities, the situation is very different. Thus 
to the question: “ What remains of the British Empire 
under the system of international co-operation? ” we 
would answer: “ On paper, nothing, or practically 
nothing; in reality, everything, and more than every- 
thing.” 

“ On paper, nothing, or practically nothing.” Let 
us be scrupulously exact. The Imperial Conference 
Resolutions of 1926, drafted, it is believed, by Lord 
Balfour and accepted by the Parliaments of all the 
Dominions, including Great Britain QFor under them 
Great Britain is herself now one of the King’s Dominions), 
defines their position as follows: “ They are autonomous 
Communities within the British Empire, equal in 
status, in no way subordinate one to another in any 
aspect of their domestic or external affairs, though 
united by a common allegiance to the Crown and freely 
associated as members of the British Commonwealth of 
Nations.” But the Report goes on to add that “ the 
principles of equality and similarity appropriate to 
status do not universally extend to function and there 
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are, in fact, so many matters of detail in which the 
equality conceded in principle has not yet been applied 
in detail that Professor Keith, the leading authority on 
the organisation of the Bntish Empire, is able to say 
without injustice, of the definition of Lord Balfour, 
that It “ may be admired for its intention rather than 
for its accuracy as a description of fact as opposed to 
ideal.” ^ Moreover it must always be remembered that 
the different Dominions are at very different stages of 
their political evolution and that rights claimed and 
secured by Canada and the Irish Free State are some- 
times regarded as entirely superfluous by New Zealand. 
For our present purpose, however, the details which 
Professor Keith develops with such unwearied learning 
and, at times, with such refreshing candour, are of 
minor interest. It is no doubt interesting to learn 
that, although in theory the Governor-General of a 
Dominion is no longer the channel of communication 
with the London Government, Mr. Baldwin told the 
House of Commons on November 25, 1926, that “the 
position of the ^Governor-General as to reservation of 
Bills had not been dealt with at the Conference and his 
Imperial functions in this regard would not be affected.” 
“ This negates, of course,” as Professor Keith drily 
remarks, “ his complete supersession as a channel of 
correspondence.” In the same way Mr. Amery is still 
found arguing before an English audience® that “the 
Crown in the Empire is one and undivided. There 

'>■ Responsible Government of the Dominions, znd editton, 1927, Vol 2, 
p 1224. 

* Journal of the Royal Institute of International Affairs, Jan , 1927, p 16. 
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was a time when the King of England was also King 
of Hanover, but he was King in two different capa- 
cities, the wearer of two different crowns, and indeed 
the holder of crowns having different laws of succession; 
and so the time came when the two crowns separated. 
There is no such division within the British Empire. 
The King is not King of Great Britain in one capacity. 
King of Australia in another. He is King in the same 
sense and capacity as wearer of the Crown of the whole 
Empire, and from that follows one vitally important 
aspect of the whole Constitution, namely, that whatever 
may be the forms of government, there runs through 
the whole Empire the common status, the common 
nationality of a subject of the King. . . . That under- 
lying element which binds every individual British 
subject to every other is the material on which the 
foundation of each government of our Empire is laid. 
Each subject of these Governments is one of his Majesty’s 
subjects, and each Government is one of the Govern- 
ments of the King.” I have quoted this passage at 
length in order to show the French reader that English 
statesmen, and even the colleagues of the Foreign 
Secretary, who are so fond of contrasting English com- 
mon sense with French logic, when it suits their purpose, 
can be as juridically-minded as any Continental jurist. 
It is idle to pick holes in Mr. Amery’s fine-spun theory. 
One might, of course, point out that there is one govern- 
ment in the Empire which is not the government of 
the King but that of the “ Emperor of India.” Readers 
of M. Andre Maurois’ Dtsraeli will not need to be 
reminded of the circumstances connected with the 
X 305 



THE PROSPECTS OF DEMOCRACY 

adoption of this title. But it is enough to say, that 
only a jurist, and a jurist of exceptional skill, can argue 
with plausibility that a King who is constitutionally 
bound, since the Imperial Conference of 1926, to give 
equal weight to the advice tendered him by the Prime 
Minister of Great Britain and the Prime Minister of 
Australia is not King in two different capacities in 
relation to the English and Australian peoples respec- 
tively. To regard loyalty to the one and indivisible 
Crown, as Mr. Amery does, as the “ underlying element” 
in the government of the British Empire is to play with 
words. Divus Augustus and his successors might be 
made to play that part with some show of reality in 
the days of the Roman Empire. But to lay it down 
for a constitutional monarch in an era of democracy 
and republicanism is to mistake the shadow for the 
reality, or, to be more precise, to mistake the symbol 
for that which it symbolises. 

For if the Monarchy survives and has even, as Lord 
Balfour has lately declared ^ greatly increased its influ- 
ence, it is not ,as a source of power but as a concrete 
symbol, such as all men, and Englishmen particularly, 
cherish, of common traditions and common purposes. 

Two illustrations may suffice to make clear to French 
readers the hold which the Monarchy exercises over 
British minds. 

On November ii, 1918, at ii a.m., the present 
writer was looking out of a window at the Foreign 
Office, facing the Prime Minister’s house in Downing 

^ In his pieface to a new edition of Bagehot's British Constitution, Oxford, 
i9aS. 
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Street. It was the moment of the Armistice. The 
church bells were ringing and in the narrow street a 
small crowd of some 50 or 100 persons began to collect. 
The Prime Minister, then popularly regarded as the 
organiser of victory, appeared at the window and I 
wondered whether I was not about to witness a historic 
demonstration. But nothing happened and after a 
short time the crowd, such as it was, began to drift 
away into the Park. They were making their way to 
join the thousands of their fellow-citizens who, in a 
spontaneous movement, had gone to Buckingham Palace 
to acclaim the King. Thus two days after the abdication 
of his German cousin, at a moment when thrones were 
toppling throughout Europe, the British monarch found 
himself the centre of an enthusiastic demonstration to 
celebrate the victory of the cause of democracy. 

My other illustration concerns the ceremony when 
the remains of the Unknown Warrior were deposited 
in Westminster Abbey. The popular interest was 
intense and it was clear that the feelings of the nation 
were deeply stirred. I remarked to a„friend who had 
attended the ceremony that for the first time there 
seemed a possibility of a republican movement in 
England, for the nation had responded in an unpre- 
cedented way to the call of an abstract idea, the symbol 
of a common sacrifice. “ You are quite wrong,” 
remarked my friend. ” I listened to the talk of the 
crowd. They did not take that view of the ceremony 
at all. They were all asking themselves whether the 
unknown soldier might not be the one whom they 
themselves were mourning.” 
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This need for a concrete embodiment of the British 
tradition explains the persistence of the Monarchy 
among a people who would be the first to cry out against 
the slightest extension of the royal power and in an 
Empire several of whose governments, in deference 
to a democratic public opinion, have refused to recommend 
their citizens for titles of honour conferred by the King. 

Thus the King as a symbol must not be confused 
with the Court as the apex of the social pyramid or 
with the Crown as an element in the Constitution. 
The social influence of the Court is no doubt important, 
but it is in no sense a binding element in the Empire. 
It wields more influence, for instance, in certain circles 
in the United States than in some British Dominions. 

But if the King is a symbol, what does he symbolise? 
Wherein does the unity, of which he is the outward 
expression, consist? What is the British Empire ? 

The simplest answer to give to the fellow-countrymen 
of Renan is to refer them to his essay on the meaning 
of a nation. He defines nationality in spiritual values 
— common experience, common sacrifice, common 
achievement. It is only in spiritual values that the 
essence of the British Empire can be defined. It is a 
a habit of mind acquired through common experience. 
But, unlike the narrower tie of nationality, it is not a 
habit based on common culture, on language or race 
or religion or any other such intimate bond. It is a 
political tie, based on common experience in the domain 
of public affairs. Perhaps the bond which unites his 
Majesty’s subjects is best expressed in four Latin words 
— idem sentire de republica. Of these, the most impor- 
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tant word is sentire. Not common opinions but a common 
outlook, a common way of regarding public affairs, a 
common public spirit is the essence of the British 
experience and the British tradition. 

It would, no doubt, be possible to push the analysis 
farther, to indicate certain specific elements in the 
British political outlook. We have already indicated 
above some points in the English tradition, and it 
would be possible to trace their influence both in the 
parts of the Empire colonised from Great Britain and 
in the far more numerous regions where British political 
institutions are in operation among peoples with an 
entirely different inheritance. But for this there is 
no space here. Suffice it to point out one striking 
example which French observers can study for them- 
selves. Canada is now a member of the Council of 
the League, and, as chance would have it, the repre- 
sentatives whom she has hitherto sent to sit there have 
been men of French stock. Those who have seen 
them at work can say how far, and in what respects, 
they have assimilated British political habits and outlook. 
Or the same observation may be made with regard to 
the Indian delegates who attend the League of Nations" 
Assembly. 

This reflection leads on directly to the question of 
the influence of the League of Nations upon the unity 
of the Empire. Does the existence of the Geneva 
institution tend to weaken the individuality of the 
Empire? To those who have observed it at close 
quarters the answer is clear. So far from weakening 
the Empire it is strengthening it. What is the Societe 
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des Nations ? A society. And what is the value of 
a society? That it enables its members to manifest 
their special gifts and qualities in a milieu where they 
can be used to the best effect. It does not take a very 
profound knowledge of psychology to realise that the 
British members of the League of Nations feel more 
British in Geneva than they do in London. The 
psychological effect of an Imperial Conference, where 
British delegations from five continents are, for the 
most part, discussing matters on which their local 
interests are divided, is necessarily quite different from 
that of Geneva, where the British delegates are drawn 
naturally together in the face of foreign interests and, 
what is even more important, foreign habits of mind. 
“ Do you not find these foreigners terribly trying? ” 
remarked a British delegate to a friend on one occasion 
as he was passing out of a meeting in which the pro- 
ceedings had not been conducted with British brevity 
and efficiency. “ You forget,” replied his interlocutor, 
long resident in England, whom the delegate had 
absent-mindedly^'taken for an Englishman, “ you forget. 
Sir, that you are the foreigner here.” Thus does 
Geneva provide a link of empire for Britons suffering 
beneath alien chairmanship in a strange country! 

One might go farther and explain in detail the advan- 
tages which the League organisation present for the 
Empire by providing a convenient forum for the dis- 
cussion of the many troublesome and controversial details 
which must arise between its scattered communities. 
In brief, it may be said that the League helps the Empire 
by specialising its problems of detail and thus aiding 
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towards their solution on technical and non-controversial 
lines and by making its peoples more conscious of the 
larger problems on which they think and feel alike. 
This has certainly been the experience of the first eight 
years of the League and it seems likely to be continued. 
The League, in fact, represents for the Empire not a 
Euthanasia but a Koinonia. 

We have reached the conclusion of our analysis. It 
remains to ask how far this amorphous multicellular 
political organism, this tentacular community with 
antennae in every part of the globe, can be reconciled 
with traditional views of the State: and, if not, whether 
it or those views should be revised. 

The answer, here as elsewhere, lies with the League 
of Nations. 

In the world as it was in 1914 such a state as the 
British Empire is to-day would have been impossible. 
It could not have survived the strain and stress of con- 
tending national purposes. It can only survive to-day 
in a world organised for peace, in a world which is able 
to adapt its political Institutions to a ^stem of assured 
peace. Under such a system the policies of states will 
no longer be dominated by the fear of war and many 
questions which to-day are under the tight control of 
the central power will be handed over to technical bodies 
for handling along more scientific lines. But this 
relaxation of the powers of the state will only be possible 
when the peoples of the States comprising the League 
have convinced themselves that peace is indeed assured. 
The League is still far from exercising the authority 
which Englishmen, for instance, feel for their own law 
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or commanding the respect which drew Englishmen to 
their king’s palace on Armistice Day. That it will 
acquire this authority and respect we are bound to 
believe: for, in a world where economic forces are 
becoming more and more formidable, it is the only hope 
of the maintenance of the authority of politics in the 
ordering of men’s affairs, of the supremacy of res publica 
over res prtvata. The growth of the League may indeed 
be slow; or it may be far more rapid than seems likely 
from present-day tendencies. In any case, the worst 
criticism that can be made against the present system 
of the British Empire — ^against the third Empire, as 
it is called — is that it is adapted to a world different 
from that of 1914, a world in which co-operation has 
become the rule and in which the processed of such 
co-operation have been perfected. For the successors 
of Edmund Burke and those who resisted the ideas of 
the French Revolution, this may be a valid criticism: 
for they lived exclusively by the lights of the past. But 
for those for whom 1918 is another milestone on the 
road of 1789 it (jannot fail to be of interest to note that 
the state which is most closely associated with France 
in the solution of the problems of the post-war world 
has had the faith to adopt a system which demands for 
its successful operation the realisation of an idea — and 
of an idea to which both peoples are pledged by a 
common signature. 
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I HAVE entitled my subject “ The prospects of de- 
mocracy but my object this evening is not to prophesy 
the future, but simply to analyse existing conditions 
and perhaps also to open out a fresh field of study for 
the Institute. 

My thesis is a simple one and can be stated in a 
sentence ; We live tn an a^e of democracy, but democracy 
has not "jet discovered its appropriat e institution s. 

President Wilson, in a famous phrase, spoke of the 
War as an effort to “ make the world safe for democracy.” 
That result has been achieved. iThe world has been 
made safe for democracy. But democracy has not yet 
been made safe for mankind. 

We of this generation are conscious that we are 
passing through a time of crisis and readjustment. 
But It is not, as is often said, a crisis of democracy; the 
survival of democracy is not in doub*. ItTs a crisis 
of constitutionalism, a crisis in the conduct of public 
affairs and in the very art of government. That is 
what makes the problem so appropriate for study and’ 
discussion in this Institute. 

What, you will ask, do I mean by democracy? 

'Democracy is a form of society — a form of society 
which has not yet found its form of government. We 
speak of democracy as a form of government; but, in 

^ Address delivered on Nov 8th, 1927, at the Royal Institute of Interna- 
tional Affairs, Viscount Haldane in the chair 
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point of fact, as we shall see, democracy has hitherto 
been carrying on its public duties with political insti- 
tutions taken over from the preceding regime and not 
yet adapted to its own conditions. 

I will not attempt an analysis of w'hat constitutes a 
democratic society. To us Europeans^ who necessarily 
see It in contrast with the conditions which it has super- 
seded, its chief characteristic appears to be negative — 
the absence of inherited privilege. But it is better, at 
this stage of our experience, to fix our notion of it 
from concrete examples rather than to attempt a detailed 
analysis. The United States and Switzerland were 
democracies in 1914; Austria-Hungary and Russia 
were not, but the territories comprised in them, with 
the single exception of Hungary — where the ancien 
regime still lingers on in moribund form- — ^have become 
democracies, as a result of the War and the social 
revolution that followed it. 

The United States is sometimes described, by a 
certain class of critics, as a plutocracy, by which is 
meant that the effective political power is in the hands, 
not of the elected representatives of the people, but of 
an oligarchy of wealth. But even if the most extreme 
allegations on this subject were proved true, twentieth- 
century American society would still remain undeniably 
democratic. Nobody who is familiar with both sides 
of the Atlantic could doubt the use of the term. 

Perhaps the simplest way of bringing out the mean- 
ing of democracy is to point to some characteristic figures. 
Metternich and Bismarck, who spent their lives in 
stubborn resistance against the ideas of the French 
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Revolution, are typical of the old social order: so, on 
the opposite side of the Atlantic, was George Washington. 
Contrast them, not only with great constitutional leaders 
such as a Lincoln, a Masaryk, or a Branting, but with 
the less familiar type of popular leadership embodied 
in a Mussolini, a Lenin or a Pilsudski. These so-called 
dictators are worlds away from the absolute or semi- 
absolute rulers of pre-War Europe — ^from a Francis 
Joseph or a Nicholas II. They are members of the 
rank and file of mankind who have reached power by 
their own personality. Lenin, it is true, was an aristo- 
crat, carried to supremacy over the ruins of an aristoc- 
racy; but he was a belated and lonely example of his 
class. His case is but one of those occasional exceptions 
which serve to emphasize the rule. For the world in 
which the modern “ dictator,” whatever his origin, has 
to exercise and defend his power is the world of large- 
scale trade and industry, of railways and telephones, 
of the cinema and the radio, of compulsory education 
and the popular Press — in fact, of what we are accus- 
tomed to call modern civilization. , 

the special features of that civilization, arising 
One out of its large-scale character, is its levelling 
hindraujr. With men in masses to be provided for, 
of whaj it easier to avoid fine distinctions. Thus it 
science antity before quality, and whilst it undoubtedly 
in his from below, it also levels down from above, 
too oft' edisposed to mediocrity. This is a point to 
relation shall return. 

ularly ilj^er reproach often made against democracy by 
are motors of the old order is that it tends towards , 
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instability. To this it may be answered that it has 
never yet, in Europe at any rate, had a fair trial. The 
nineteenth century was a transition period during which 
democracy, viewed as an international force, was a 
movement of protest and often of revolt. The War, 
by sweeping away the last vestiges of the mediaeval 
system, of the Holy Roman Empire in Central Europe, 
of the Byzantine Empire in Russia and of the Islamic 
Middle Ages, turned democracy from a minority into a 
majority force, from an Opposition into a Government. 

Thus to-day democracy, socially triumphant, is faced 
for the first time, on the international plane, with the 
problem of government. Can it maintain political 
power? Can it develop appropriate political insti- 
tutions? Can it, in other words, achieve stability? 
The question is as old as Thucydides. It still waits 
for an answer. 

But, if the event is doubtful, one thing is clear. The 
issue to-day is no longer between democracy and the 
old order. The ancien regime, with its Bourbons and 
its Hapsburgs, jts Hohenzollerns and its Romanoffs, 
has passed away beyond recall. Even if itsj "hosts 
returned to sit on their thrones, they would 
Democracy to-day has a new Opposition to fa^entieth- 
arch-enemy is not inherited privilege, but privatfi^i^^^bly 
It is government itself which is in danger. TE^^ sides 
of democracy is bound up with the cause of- 
power, of “ res publica,” as opposed to “res p® mean- 

figures. 

Let us now consider the problem before ihves in 
another point of view, from the angle of governi French 
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Government is the system by which the public affairs 
of a community are carried on. The character of a 
government must therefore be closely related to the 
character of the affairs with which it is concerned. 
What a government is depends on what a government 
has to do. I41 other words,.’ political institutions must 
serve social needs and must correspond to social con- 
ditions. Once this is grasped, it is not difficult to 
diagnose the malaise from which we are suffering. 

The social conditions of the civilized world have been 
completely transformed within the last hundred and 
fifty years, whilst its political institutions, based on 
tradition, are still largely unchanged in formi This 
disharmony between social conditions and political 
institutions has far-reaching consequences* Certain in- 
fluences resulting from it may be noted at once. 

The traditional character of our political institutions 
has accustomed us to acquiesce in a difference! between 
appearance and reality in the sphere of politics. We 
are used to the notion that governments are never what 
they seem. This has led to much insincerity and even 
hypocrisy and to not a little confusion of thought. 

One consequence of this has been to place a grave 
hindrance in the way of the study of government. Much 
of what is known in academic circles as ’ “ political 
science ” is a mere playing with words.. The thinker 
in his study and the professor in his lecture-room are 
too often using ideas and categories which bear no 
relation to the real object of their study. This is partic- 
ularly marked in the case of Continental writers, who 
are more legalistically inclined than ourselves and more 
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easily attracted by abstract and symmetrical schemes. 
Thus quite recently I have come across writings by 
professors of standing dealing with the British Com- 
monwealth and the League of Nations which are mis- 
leading from the first page to the last. Such writers 
start from the traditional distinctions of political science 
— Monarchy and Republic, Bundesstaat and Staaten- 
bund and the rest — and try to fit reality into this bed 
of Procrustes. To those visiting America for the 
first time the advice has been given to forget all that 
they have ever heard of it and to see it with fresh eyes. 
To those who enter public life after a study of the 
traditional political science the advice is equally appro- 
priate. 

But there is an even graver consequence flowing 
from this disharmony. It has brought about a dan- 
gerous differentiation between political and economic 
mstitutions-i— between the institutions of what used to 
Lc considered government proper and the institutions 
of the system through which we are fed and clothed. 
Whilst our political institutions have remained rooted 
in ancient habit, in the economic sphere we have de- 
veloped a great and widespread new system correspond- 
ing with some approximation to our modern economic 
needs. But this new system is private, not public; 
it is outside the constitution. The result is that not 
only are our private needs — ^Lf we can call them so— 
better provided for than our public needs, but also that 
private power, with its new and up-to-date type of 
organization, has an immense advantage over public 
power. ’ In the sphere of governiiiient we are, in fact, 
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attempting to do twentieth-century work with eighteenth- 
ientury instruments. 

Let us now look a little more closely at the conditions 
with which government is faced. The process which 
we call the Industrial Revolution has brought about a 
greater change in the lives and habits of mankind in 
five or six generations than occurred, not in hundreds 
but in thousands of years preceding it. Alexander and 
Julius Caesar come to life again in 1777 would have 
been less astonished than the men of 1777 would be 
to-day. The change has been brought about by the 
practical applications of natural science. The old 
small-scale, hand-run world which, now that it has 
passed away, we fondly imagine suited us so well, has 
gone and in its place there is an international economic 
system which has created a world-wide interdependence. 

Technically and officially, the world is still divided 
into sections called States; but for the purposes of its 
very efficient economic system, through which we 
live, it is a single unit. * 

Now in the nineteenth century, while this • great 
change was proceeding, Ithis clean division between the 
political and the economic, between the world of States 
and the world of business,' was generally accepted and 
proved not altogether 'unworkable in practicq. It may 
be compared to the division of the physical globe into 
land and water. The classical economists and their^ 
pupils of the Manchester School thought of the worl# 
as fluid. They conceived of the movement of business 
as pervading the earth and passing unimpeded across 
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oceans and frontiers.' Conditions, no doubt, had not 
yet become entirely liquid; but they were fast becoming- 
so, and they felt justified in making the free flow of 
men and goods one of the assumptions of their think- 
ing. It is true that both Adam Smith and Ricardo 
in isolated passages betray an uneasy sense that political 
or even deeper social considerations may interfere with 
the pure workings of economic science. Every now 
and then, so to speak, the smooth progress of their 
economic vessel encounters a political reef. But they 
did no more than mark it incidentally on their chart, 
and continue their voyage.’ ‘Political economy, in spite 
of its name, remained non-political! Meanwhile, govern- 
ment remained solidly attached to terra firma^ concerned 
almost exclusively with problems of justice, defence, 
education and other matters (remote from the economic 
sphere. Up to the end of the third quarter of the 
nineteenth century the general movement in Europe, 
even in the non-democratic States, was towards the 
curtailment of the powers of government. The influence 
of the French Revolution and of the Reform movement 
in England in sweeping away abuses and curtailing 
privileges worked to this end. There were indeed 
points, such as the tariff, where government and business 
came into contact; bul on the whole the two moved in 
separate orbits with little mutual interrelation. This 
was true, broadly speaking, both of Europe and of the 
United States. 

This nineteenth-century tendency to keep the political 
and economic life of mankind in separate compartments 

^ For some quotations in illustration of this see Appendix I 
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was greatly strengthened by the Socialist movement. 
It will surely be recognized as one of the ironies of 
history that nineteenth-ceptury Socialism, by its attempt 
to make use of the national State as the instrument of 
its economic policy, delayed and so finally prevented 
the consolidation of economic power in national political 
units. The revolutionary doctrines of Socialism were 
equally unpalatable to the governments and the business 
men of the day; and their dislike of the ends blinded 
them as to the interesting possibilities of the means. 
State association in commerce and industry became 
mixed up in men’s minds with the class struggle, the 
dictatorship of the proletariat and other disagreeable 
watchwords, and thus the opportunity of fortifying 
the national State by supplementing its political power by 
economic power was allowed to slip by. As things were, 
it was only in Germany, and only in the decade before 
1914, in the activities of men like HelfFerich, that a 
systematic attempt was made to use economic power for 
political purposes. This negative service by an inter- 
national movement, compelled, > contrary to its own 
principles, to preach and organize on a national basis^ 
may come, paradoxically enough, to rank as the greatest 
contribution of nineteenth-century Socialism to political 
development. 

The War opened men’s eyes. It became clear to 
us all that the political and the economic, government 
and business, cannot be kept in separate compartments^ 
if only because every modern State has to take account 
of economic organization in considering its system of 
national defence. Four years of war and blockade and 
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counter-blockade brought it home, not only to the 
belligerents but sometimes quite as insistently to the 
neutrals, that, in the world as it now is, economic prob- 
lems form a part, and perhaps the most important part, 
of governmental policy. It is, in fact, no more possible 
to disentangle fjolitical issues from economic than it is 
to maintain the time-honoured distinction between 
“ domestic ” and “ foreign ” affairs. Before the War 
even as close and as perennially youthful an observer as 
Lord Bryce, in planning out the material for his book 
on democracy, could still relegate “ Democracy and 
Foreign Policy ” to a separate chapter. The War and 
its sequel have taught us that there is hardly a domestic 
problem which can be mentioned — take only the 
example of the “ sheltered trades ” — which does not 
need to be considered also m relation to extra-domestic 
forces. No student of public affairs or practical ad- 
ministrator can to-day mark off a group of problems 
and label them as material of foreign policy. In a word, 
the effect of the Industrial Revolution, and of the War, 
which first opened our eyes as to its full significance 
in the political sphere, has been to make the material 
of politics as fully international as the material of eco- 
nomics has been recognized to be from the time of the 
classical economists onward. States are no longer to- 
day self-contained sections of the earth’s surface with 
a few outlying interests which are called “ foreign 
affairs.” An international outlook and a wide know- 
ledge of the world are as greatly and as continuously 
needed in every branch of high political administration 
as in the head office of a bank or any other business. 
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But while the material of government has thus be- 
come enlarged, so as to embrace the whole world, there 
has been a parallel movement going on during the last 
five or six generations which has had the contrary effect 
on the mind of those responsible for public affairs. 
If the Industrial Revolution has given us large-scale 
economic problems, the democratic movement pro- 
ceeding from the French Revolution has given us 
small-scale political minds. Simultaneously with the 
growth of this vast new system of world-wide inter- 
dependence, political power in Europe, North America 
and Australia, and increasingly in other continents, has 
been placed in the hands of the great mass of the people, 
This has greatly intensified the disharmony between 
political and economic institutions.' 

The natural effect of democracy upon public affairs 
is to intensify public opinion, especially on questions 
which appeal immediately to the ordinary man. An 
active public opinion tends to promote group thinking 
concentrated on local interests. The extension of 
political power, or of the sense of a right to such power, 
has brought into existence the movement, in essence 
psychological rather than political, for what has been 
described as “ self-determination.” What this has, in 
fact, denoted is the emergence of an increasing number 
of local units of public opinion, claiming the right to 
affirm, and even on occasion to enforce, their own 
particular feeling or interest. 

One symptom of this has been the spread of the 
idea of the “ nation-State,” which has acted as a 
fissiparous influence breaking up large political units into 
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constituent elements based on local centres of opinion. 
The nation-State in itself is, as Lord Acton pointed out 
some seventy years ago and President Masaryk has 
never ceased to emphasize, an inherent absurdity. It 
does not correspond to the pre-War, the present or any 
possible future political grouping of the world. But 
the movement ran its course in nineteenth-century 
Europe and is spreading its influence in Asia and else- 
where, because it provides a convenient channel for 
local opinion and local sentiment. As a result,' not 
only are there more States in Europe than there were 
before the War, but the smaller States, both old and 
newly established, count for considerably more than 
they did. Pre-War diplomacy paid attention, broadly 
speaking, only to the Great Powers. On the chess- 
board to which Metternich and Bismarck devoted so 
much skill and ingenuity the large pieces held almost 
undisputed sway. But on the new post-War chessboard, 
at Geneva and elsewhere, there are a number of pawns 
and most of them are very much alive. 

Nor is the movement of self-determination confined 
to political groups. It extends to innumerable other 
forms of common interest and sentiment. New organi- 
zations are making themselves heard on every side: 
we see groupings based on sex, on age (one of the most 
natural and yet most striking results of the gulf between 
the older and the younger generation caused by the 
War), on war-time experience, on religion, on economic 
interest and on professional occupation. All these, 
whatever ancestry may be claimed for them, are due 
to the democratic movement. For it is the extension 
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of power from a privileged class to ; the body of the 
people which has made organization on the basis of 
common interest worth while; 

The spread of democracy and of local and group 
thinking has exercised a further influence of which we 
are becoming daily more conscious. It has led to a 
great acceleration in the movement of public affairs, 
lessening the traditional lag between the promulgation 
of an idea and its appearance as a practical political 
force} ’It was one of the axioms of the old political 
science that ideas took ample time to “ grow and ripen,” 
so that they could be carefully watched and tended and, 
if necessary, pruned before they became “ practical 
politics.” In England especially we have been accus- 
tomed to think of political ideas and institutions m terms 
of trees, not the scientifically regimented timber of a 
continental forest, but the spacious century-old monarchs 
of the English park and countryside. To-day we are 
forced to recognize that the metaphor does not apply. 
Political ideas no longer grow in stillness: they burst 
in upon us from near or far, often be^pre we have even 
been conscious that they had anywhere found minds 
to lodge in. We have only to look back a generation 
and consider the immense changes that have taken 
place — changes almost greater in the other continents 
than in the main scene of the Great War — to realize 
how completely calculations based on the older modes 
of reckoning would be at fault to-day. When I was 
in Turkey in 1910 I remember Sir Edwin Pears, the 
doyen of the British Colony at Constantinople, remark- 
ing to me that I would live to see the Turk driven out 
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of Salonica and how, Oxford-trained as I was, I won- 
dered whether he was not over-sanguine. Who would 
have dared to predict that withm less than fifteen years 
the Caliphate itself would be abolished^ We must 
accustom ourselves to the fact that the rhythm of public 
affairs has changed from an andante to a prestissimo. 
Or, to vary the metaphor, we must remember that we 
live in a world which is no longer leading a vegetative 
existence, but is pulsating with life and equipped with 
an ever-increasing number of highly charged nerve- 
centres. 

One last condition of present-day political life must 
be mentioned. The units of government to-day are 
not only smaller on the whole than they used to be, 
but also poorer. The War was carried on by States, 
not by private interests, and it is Slates that have to pay 
for it. The result has been the impoverishment of 
public power and an increase in its dependence upon 
^private power. This is a condition which is already 
lejiding, and will lead increasingly, to serious con- 
sequences. One^of them is the lessened attractiveness 
of the public service in its numerous fields — adminis- 
trative, parliamentary and, most serious perhaps of all, 
judicial. Public life as a career had already begun to 
suffer from the fact that its framework is more limited 
than that of large-scale business. This does not come 
home to us so vividly in England as it does in the parlia- 
ments and government offices of the large majority of 
States; but it is true even of the greatest. If Wall 
Street offers more scope for an enterprising young 
man than Washington, and the City than Whitehall, 
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where are we to expect statesmanlike talent to flow 
when it springs up in communities of smaller calibre? 
Even Geneva itself, with its world-wide outlook and 
possibilities of action, has proved too humdrum for 
some aspiring spirits. Public life with its inevitable 
restrictions and its limited material rewards, with its 
endless calls on patience and on the capacity to suflFer 
fools gladly, has less and less to offer compared with 
the kingdoms opened out from the wind-swept moun- 
tain tops of private power. 

Needless to say, these difficulties are greatly intensi- 
fied under conditions where the controlling power is 
not only private but also alien. Chartered company 
government has always been open to strong objections, 
and the increasing political influence, even in some of 
the older European countries, of foreign commercial 
and financial interests, is a phenomenon that must 
cause anxiety to every thoughtful observer of post- 
war tendencies. 

To sum up this brief survey of present-day political 
conditions, we find ourselves in a world of larger bus?!- 
nesses and smaller States, of richer businesses and 
poorer States, of more efficient businesses and less 
efficient States, of more glorious businesses and less 
glorious States. What we are witnessing is a drift 
of interest away from politics, from governments, from 
interest m public affairs.. 

In the old days politics seemed to have such an un- 
shakable hold over men’s minds that it was not uncom- 
mon to hear complaints that its rewards in prestige 
were excessive. Why, it would be asked, should the 
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streets of our capital cities be filled with statues of 
statesmen, to the comparative neglect of the thinkers, 
artists and musicians? To-day, when statesmanship 
has become at once more difficult and more thankless, 
no one would wish to weaken one of the not very 
numerous inducements which still remain to the career 
of public service. 

The decline in the power of governments and parlia- 
ments has produced another phenomenon which might 
at first sight seem inconsistent with what has just been 
said — :the emergence of personal rule in certain coun- 
tries where the parliamentary system has never struck 
deep roots; It is a mistake to regard these so-called 
dictatorships as representing in any sense an advance 
in the art of government: no one familiar with the 
permanent conditions of public life in the countries 
concerned would seriously make this claim. Their real 
psychological origin is very different: they represent an 
attempt on the part of a weak political organization, 
conscious that power is slipping from its grasp, to 
recapture and conserve what it can. This is not the 
place in which to pass judgment on the peoples who 
have adopted this expedient, or acquiesced in its adop- 
tion by energetic leaders over their head. No outsider 
can estimate whether the crisis in their public life was 
really such as to justify these stringent measures of self- 
protection, or whether the measures themselves will 
prove successful. But what is abundantly clear is that 
the parliaments arid other traditional institutions which 
have been displaced were not able to solve,’ hardly even 
able satisfactorily to discuss, the real problems affecting 
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their peoples^ The power had slipped from them and 
was elsewhere — in some mysterious upper region of 
international organization into which national parlia- 
mentarians cannot penetrate. When even in Great 
Britain the country can be practically committed to so far- 
reaching a decision as the restoration of the gold stan- 
dard behind the back of the Mother of Parliaments, 
how can we expect the prestige of younger bodies to 
survive intact in an age when the real problems are 
not such as they are equipped to grapple with? 

Looked at from this point of view, the post-War 
dictatorships are not, as they seem at first sight, mere 
usurpations of domestic power: rather they represent 
an almost desperate effort to break out of the vicious 
circle of parochial politics and to grapple with the real 
problems affecting their countries. 

This is perhaps more easily discerned from Geneva 
than from London. 'From the standpoint of inter- 
national organization it is always more convenient, other 
things being equal, to deal with a country under a 
dictatorship than to negotiate with the representative 
of a more complex form of government: for, once the 
Chief is persuaded, success for any project is assuredj 
As Demosthenes said long ago, it is easier to do business 
with Philip than with the Athenian democracy. Thus, 
as we shall see in greater detail later on, by an irony 
arising out of the very character of public affairs, the 
League of Nations, which in the mind of President 
Wilson was to entrench democracy, if it has not actually 
weakened it, has certainly helped to make its existing 
weakness more manifest. 
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We conclude, then, that there is urgent need for 
institutions such as will enable the public power to 
retain or recover control over private interest. 

The institutions for which we are seeking must, if 
the foregoing analysis is accepted, conform to three 
main conditions: 

They must be able to operate effectively in the inter- 
national as well as in the national domain. 

They must be responsive to the control of local 
centres of power. 

They must be capable of rapid adjustment to changing 
circumstances. 

The bare enumeration is sufficient to make it clear 
that we are concerned with institutions of an entirely 
new type. Each of the three conditions stated involves 
the elimination of a cherished tradition in political 
thinking. 

,The first involves the elimination of the idea of 
absolute sovereignty. 

The second involves the elimination of the idea of 
progress through increasing centralization. 

The third involves the elimination of the idea of a 
system of checks and balances designed to ensure 
stability against the danger of too rapid change. 

A few words may be added under each of these heads. 

Political institutions designed to function internation- 
ally are necessarily designed to function in a world of 
other States. In other words, they are designed for 
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purposes of co-operation, and of a co-operation which 
is not occasional and spasmodic, but regular and per- 
manent. It is, of course, possible to maintain, in a 
technical sense, that absolute sovereignty can be pre- 
served unimpaired in a co-operative system, that a group 
of absolute sovereigns can, without loss of their attri- 
butes, individually agree each temporarily to forego 
the necessary degree of absolute power in order to 
carry out the common purposes upon which they have 
each, in their sovereign will, agreed. But this kind of 
reasoning will convince no one, or at least no English- 
man. The broad fact remains that sovereignty and 
co-operation are antithetical conceptions, representing 
antithetical tendencies. Sovereignty is a conception 
applicable to a world of self-contained units. Co-opera- 
tion is a conception applicable to a world of interde- 
pendent groups. Sovereignty faces inward and marshals 
Its forces against “ the foreigner ” — ^an unanalysed indis- 
tinguishable mass looming outside its own sharply 
marked borders. Co-operation looks outward, and 
transforms what has been strange and^“ foreign ” into 
elements of working collaboration for recognized com- 
mon interests. Thus in an interdependent world the 
term sovereignty, with its picturesque ancestry of 
“ Great Monarchs,” is silently dropping out. It will 
be an interesting study to watch its desuetude. Already 
It is less familiar in the world of affairs than in the 
world of the study; but it still survives on the lips of 
plenipotentiaries, not indeed m its old magnificence, 
but as a last resort in a difficult argument when their 
instructions forbid them to give way. 
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To accept the control of local centres of power in an 
interdependent world is to run counter to the whole 
hitherto accepted scheme of the development of political 
institutions. That scheme has been based on the idea 
of the steady expansion of areas of government. Pro- 
gress, so we learned in the books, consisted in the 
advance from the Tribe to the City, from the City to 
the Territorial State, from the Territorial State to the 
Empire, and thus, at some undefined future date, 
always placed many generations ahead, to the world 
as a single unit of government. Examined in detail, 
the scheme presents itself as a development of federalism, 
of a system of government, that is, which, however 
complex in detail, places the ultimate control in a 
single centre. Federalism means central control, or it 
means nothing. 

ffiut democracy, as we are now beginning to realize, 
dislikes large-scale units of government,' whether federal 
or unitary. They are indeed open to many objections, 
of which the difficulty of maintaining a genuine system 
oT party government is not the least. On the other 
hand, they undoubtedly make for a certain efficiency. 
The Balkans would be more efficiently governed to-day 
under the system designed by the German protagonists 
of Berlin-Baghdad than they are under their own inde- 
pendent governments. But, for good or for ill, the 
choice is not open to us. For the time being at any 
rate, while democracy is in the ascendant, we have 
reached the limits of the federal and centralizing ten- 
dency and are witnessing a turn of the tide towards 
local independence. It seems safe to say that there 
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will never be a larger federation than the United States; 
and even there the difficulty of compressing all the 
complex interests of so vast a territory into a single 
channel is proving increasingly embarrassing both to 
the American and to other governments. 

We must look forward, then, in the coming age to a 
steady increase in the membership of the society of 
States — an increase, that is, in the number of centres 
which desire to retain the last word and final control 
in decisions of policy.' The diffusion of responsibility 
thus involved is disagreeable to the administrative mind; 
but, in the world of to-day, with its life and variety, it 
is as inevitable as the railway, .the telegraph and the 
aeroplane, those symbols of material uniformity which 
have unwittingly brought all this diversity to light! 
Moreover, even from the purely administrative point 
of view, it would seem that the old conception of increas- 
ing centralization may have been mistaken; for in the 
economic sphere, where democratic forces were rela- 
tively powerless, the development has been by no 
means along these simple and obvious lines. Expe- 
rience has revealed the limits of the ^ power that can 
be efficiently exercised from a single office, and devices 
such as the cartel or the interlocking directorate indicate 
that the tendency towards co-operation is making its 
way in what might have seemed an unpromising field'. 
Even the War, that supreme example of collective effort, 
though it produced a Commander-in-Chief for the 
armies of four Great Powers, led to no economic general- 
issimo; nor is there any in sight to-day in the private 
field. 
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Thus there are respectable administrative arguments 
for the maintenance and increase of local centres of 
control. The moral arguments are far stronger. But 
to these we shall return. 

The system of checks and balances, which is exem- 
plified in so many details of existing political institu- 
tions, dates from the time when the course of affairs 
was slow enough to make inaction in general an innoc- 
uous policy. In the eighteenth-century world it was 
natural to consider stability as the chief desideratum in 
a political constitution. Power was in the hands of a 
privileged minority, and self-interest combined with a 
reasonable judgment on the world’s affairs caused it 
to look with a suspicious eye on any proposals of change. 
Hence our constitutional traditions have a certain 
architectural quality.- Power is enclosed in a castle 
behind moat and battlements, and before an intruding 
proposal can obtain entrance there are elaborate pre- 
cautions to be taken and elaborate formalities to be 
observed. Complaints are often made, especially in 
countries with detailed written constitutions, that “ poli- 
tics,” by which *is meant the party system, prevent the 
consideration of urgent and overdue reforms. But the 
fault does not lie with the system of party government 
or with the individuals in control of it. The difficulty 
is a deeper one; it is that the whole mechanism of 
domestic legislation and, in some countries, of the 
conduct of “ foreign relations ” also, is designed on 
lines appropriate to the conditions of a past age. This 
is best seen when progress in spheres subject to these 
hampering restrictions is contrasted with the results 
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achieved under rfeer conditions. It is, in fact, not 
“ the politicians ” who are at fault,' but the institutions 
that they are compelled to work with.- In an age of 
active public opinion, where persuasion and adjustment 
are the order of the day, they remain the victims of 
rigid rules of their ancestors’ making. 

Thus our three prerequisites — co-operation, local 
independence and flexibility — point to the developments/ 
of institutions of an entirely new type. The older 
institutions worked through the issue of commands 
from the centre of authority to the subjects of sovereignty 
at the circumference. The newer will be designed to 
facilitate the transmission and elucidation of ideas and 
policies so that all those affected by them can participate 
in their discussion. For the older institutions the 
sovereign at the centre was the driving force: for the 
newer the driving force is opinion, which is gathered ^ 
up and diffused like electric power throughout all the 
living centres of the community. The older institu - '' 
tions are typified in the centurion who, in our modern 
age, does not even need to say “ Go,” but merely signs»a 
paper or presses a button; the newer dke typified in the 
diplomat or, if you will, the teacher, the public servant 
whose function it is to explain and to persuade, if need 
be, to rebuke — in a word, to stand between opposing 
opinions and to bring them closer together for practical 
ends, Under the older dispensation it used to be 
said that “ influence is not government.” ' To-day 
influence has become not the whole but almost the 
whole of such central government and power of decision 
as the world will ever possess. The work of the world 
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is, in fact, being carried on to-day by influence, that is, by 
persuasion and goodwill and the effort at understand- 
ing, by all the various processes which appeal patiently 
and honestly to men’s minds and seek to bring home to 
them the opinions and desires and needs of their fellow- 
men in regions and circumstances remote from their own. 

Thus far our discussion has been mainly theoretical. 
We have been setting forth the kind of institutions which 
ought to exist under present-day conditions. Let us now 
turn to see what institutions do actually exist to deal with 
public affairs in the world before our eyes. We shall 
find that, in spite of traditions and appearances, the 
misfit between public business and the institutions 
through which it is conducted is not so great as our 
analysis might lead us to suppose. For the move- 
ment of life and the tide of affairs cannot be restrained 
by formal barriers, and power finds its way past every 
obstacle to the place where working policies are actually 
thought out and laid down. 

• During the last decade, in fact, a whole new set of 
institutions has been silently growing up on lines corre- 
sponding to the needs of the age. They have been 
little analysed, or even discussed, as yet, because the 
men engaged in using and developing them have little 
leisure to explain their working or even perhaps to 
make clear to their own minds how completely they 
contradict the traditional doctrines of political science.' 

The two most prominent examples of post-War 
political institutions are the British Commonwealth and 
the League of Nations. 
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<The British Comirtonwealth is held together to-day 
by influence, not by commandi In fact, as we all 
know, this has been the case for many years past, but 
it was only at the Imperial Conference of 1926 that it 
was formally placed on record. We hardly realize 
what a tremendous venture of faith the decisions of 
that Conference involve, or what a revolution in hitherto 
accepted canons of political practice. “ To propose 
that Great Britain should voluntarily give up all 
authority over her colonies, . . .” wrote Adam Smith,* 
“ would be to propose such a measure as never was 
and never will be adopted by any nation in the world. 
. . . The most visionary enthusiast would scarce be 
capable of proposing such a measure, with any serious 
hopes at least of its ever being adopted.” Yet adopted 
it has been, and not by a nation addicted to visionary 
enthusiasm or romantic gestures, but by a Conservative 
Government among a people distinguished for practical 
sense and dislike of fine phrases. 

From the purely formal point of view the Imperial 
Conference of 1926 denotes a surrender of power® 
probably the greatest surrender of power ever made 
by any government at any single moment. ’ But, in 
the light of political reality, it represents a leap forward 
in the organization of the British Commonwealth from 
an eighteenth-century to a twentieth-century system. 
Thanks to the flexibility of our constitutional arrange- 
ments and to the fact that we are not burdened by a 
written constitution, we have been able to run right 

^Wealth of Nations, Book IV, chap vii, part 3, p 198 (Clarendon Press, 
1869). 
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past some of our neighbours whose institutions are of 
far more recent date than our own. We need only 
consider the procedure which would have been needed 
in the United States to bring about changes analogous 
to those made so simply and easily in our own case last 
year. 

'To analyse the present-day working of the British 
Commonwealth and to compare it with the other great 
example of a post- War political institution, the League 
of Nations, would be a fascinating study. There is no 
time to develop the theme here. Suffice it to say that, 
while the League of Nations is the hub or central nerve- 
centre of a world-wide system of co-operation, the 
British Commonwealth succeeds in maintaining itself 
upon a co-operative basis without any central working 
institutions at all. Geneva is an office which is becom- 
ing a symbol. The British Commonwealth has no 
central office. It has a symbol — the Crown — but the 
Crown is independent of place. It belongs equally to 
all parts of the Commonwealth, and there is no differ- 
fence between its status in the older nations and in the 
younger. Geneva is a capital city — a metropolis of a 
new kind, no doubt, requiring no array of government 
buildings but only two relatively modest offices, but 
nevertheless a metropolis. London is no longer a 
metropolis. It ranks with Ottawa and Dublin and 
Canberra. For many it is, and will always remain, a 
shrine. But that is something different. 

To explain why the British Commonwealth can thus 
dispense with a centre would carry us too far into the 
realm of the unseen and imponderable. We all know 
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that without a common outlook, common habits and 
common aims, the system as we know it would not 
work for a day. This is sufficient to suggest what a 
problem is involved in the promotion of a common 
outlook, common habits and common aims in a newly- 
established co-operative system whose members do not 
set out with these advantages. Thi^ is the task which 
is being undertaken at Geneva, 

The League of Nations has been neatly defined, by 
one of those who know it best, as “ the maximum of 
co-operation between governments at any given moment.” 
The definition is characteristic in its elusivenessi It 
does not attempt to tell you what the League of Nations 
is or does. It merely situates it in its relationship to 
other bodies. We are far removed here from the old 
world of absolute powers and rights: instead, we find 
ourselves in a relativistic universe where everything is 
measured by something else and the whole world, 
with everything in it, is moving and changing all the 
time. The League of Nations, in fact, has no fixed 
powers and attributes. It may be much to-day and littPe 
or almost nothing to-morrow. It is not a government 
but a contrivance for adjustment between governments, 
not a State but a table at which States sit down to do 
business. You can bring States to a table, but you 
cannot make them agree, as the League authorities, and 
all the world, realized with a shock in March, 1926. 
A co-operative system provides no specific, except 
goodwill and good sense, against deadlock and disso- 
lution. Nevertheless, the existence of the table is a 
powerful incentive to agreement. There is a school 

339 



THE PROSPECTS OF DEMOCRACY 

of psychology which maintains that the physical gesture 
precedes and calls up the sensation it denotes — that 
men are ashamed because they blush and afraid because 
they turn pale. In the same way it may be said, and in 
this case there is ample experience to bear it out, that 
to provide the physical prerequisites of agreement is 
to have gone a considerable way towards its attain- 
ment. 

But who sits at the table? Who are the human 
agents by whom this co-operative system is carried on? 
It is here that we come to the heart of the subject. The 
system by which the chairs at this metaphysical table 
are filled or, in other words, the principles underlying 
this new experiment in international consultation and 
administration, have been set out in examplary fashion 
in the best book, in my humble judgment, that has as 
yet been written about the League. It does not mention 
the League in its title, and hence you will not find it 
in the bibliographies. It is called Allied Shipping 
Control^ and professes to deal with what is called on 
ftie title-page, “^an experiment in international adminis- 
tration.” But in a concluding portion the author. 
Sir Arthur Salter, sums up and develops the lessons of 
the experience gained in that maximum degree of co- 
operation between the Allied governments which charac- 
terized the last year of the War; and, in fact, those 
lessons have been put into practice at Geneva and have 
formed the basis of the work of the technical organiza- 
tions of the League^ 

'Oxford University Press, 1921 {Economic and Social History of the 
World War, Bntuh Senes). 
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“ The institution of the League of Nations, with its 
principles of publicity and open diplomacy,” writes 
Sir Arthur Salter, “ is an attempt to take public policy 
away from the few overstrained centres of excessive 
power, and to base it boldly and broadly on the general 
wishes and will of the peoples of the world. It is 
morally a great effort of faith. It is, in one sense, 
administratively a great effort of decentralization. It 
replaces centralization by co-ordination.” 

This IS not the place in which to develop in detail the 
reasoning in which this thesis is expounded. It is to 
be hoped that the head of the Financial and Economic 
Section of the League will himself be persuaded to 
expand into a book, illuminated by his experience during 
the last few years, his own brief outline sketch. For 
our present purpose it is enough to draw attention to 
two aspects of the League’s procedure in “ taking public 
policy away from the few overstrained centres of exces- 
sive power.” It has brought to the table both new 
subjects of international discussion and new types of 
men to deal with them. * 

Let us look first at the men. Geneva delegates may 
be divided into five classes: (i) responsible Ministers; 
(2) the men whom Sir Arthur Salter describes as the 
‘‘crucial officers” of government departments, thatds 
to say, those who draw up and submit to the responsible 
Minister the policies on their particular subjects; (3) 
ad hoc government delegates, nominated for a particular 
conference or other occasion; (4) non-governmental 
experts nominated by responsible international bodies, 
such for instance as the International Chamber of 
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Commerce; (5) non-governmental experts nominated 
by the Council of the League of Nations. 

Out of these only the first class and a certain pro- 
portion of the third embody persons engaged in what 
were known as “ foreign affairs ” before the War. 
The other classes, and part of the third, represent the 
recruitment into official international activity of per- 
sonalities and capacities hitherto outside its orbit. 
The far-reaching significance of this extension of range 
will become clear to anyone who will take the trouble 
to compare the personnel engaged in pre-War inter- 
national conferences and other official activities with 
the names enumerated in the recently published Year- 
book of the League.’ What has, in fact, happened 
is that an increasing call is being made on the type 
of judgment and experience represented in Great 
Britain by the persons chosen to serve on Royal Com- 
missions and similar bodies. But there is this impor- 
tant difference — that Royal Commissions perform the 
task required of them and dissolve, whereas the men 
who serve on L^eague Commissions find themselves an 
integral part of a permanent organization with which 
they are kept closely in touch through their secretary, 
a regular official of the League. 

"Let us look now at the range of function which these 
new international Committees cover. Towards the end 
of the War a Committee of the short-lived Ministry 
of Reconstruction, of which Lord Haldane was the 
chairman and Mrs. Sidney Webb an active member, 

‘‘■Atmuatre de la Soctiti des Nahons, edited by Georges Ottlik Geneva 
Payot Second edition 1928 
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drew up a scientific scheme, based on a careful analysis 
of the functions of a modern government, for the redis- 
tribution of work among the various administrative 
departments. It is interesting to observe that the 
authorities of the League, working no doubt quite 
independently of any preconceived scheme, have de- 
veloped an organization corresponding very closely, 
mutatis mutandis^ to that then recommended for Great 
Britain. But keeping to the British system as it is, 
the various activities of the League have brought to 
Geneva in the last few years representatives of the 
following Departments: the Treasury, the Foreign 
Office, the Home Ofiice, the Colonial Office, the War 
Office, the India Office, the Admiralty, the Air 
Ministry, the Board of Trade, the Ministry of Health, 
the Board of Education, the Ministry of Transport 
and the Post Office. There is hardly a single depart- 
ment of government, in fact, which has not developed 
an international extension, and many of them have 
been in such close and frequent contact with Geneva 
that the “ crucial officer ” may almost be describfti 
as engaged part-time on foreign service. 

We are now in a position to appreciate the signi- 
ficance of this new technique of international co-opera- 
tion surveyed as a whole. It represents the extension 
of the conception of public affairs, of “ res publica,” 
to correspond with the similar extension that has taken 
place in private affairs during the last few generations. 
Government has found itself outstripped by the develop- 
ment of modern society, which challenges its authority 
and diminishes its control. It has replied by developing 
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an international political organization on the new and 
more serviceable model. But it has done more than 
that. It has looked for allies in spheres wider than 
those over which private power exercises its sway. 
It has summoned to its councils doctors, lawyers, 
engineers, agricultural experts, social workers and repre- 
sentatives of other professions and interests who have 
hitherto been remote from public affairs except in 
their capacity as plain citizens and voters. “ Res 
publica,” in other words, has called in new worlds to 
redress the balance weighed down by “ res privata.” 

But it is going even further. It is facing the prob- 
lem, which, as we have seen, was set on one side during 
the nineteenth century, of breaking down the division 
between public and private, between the political and the 
economic, by working out an effective and organic 
relationship between the two spheresl The develop- 
ment of the economic organs of the League and of its 
relationship with professional bodies in the economic 
sphere, such as the International Chamber of Com- 
merce and the International Federation of Trade Unions, 
forms in itself a Striking example of the new system of 
international co-operation which deserves to have its 
history written in detail. Here it is sufficient to point, 
witjhout further analysis, to the four new organs that 
have come into existence since 1918 — the Economic 
Committee, the Financial Committee, the Consultative 
Committee which is being set up as a result of the 
World Economic Conference, and the International 
Labour Office with a governing body composed of 
representatives of governments, employers’ organizations 
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and trade unions. Their existence is a witness to the 
fact that the new conditions have changed the outlook 
in the economic world as well as in the political. If 
they have compelled governments to think internation- 
ally, they have also compelled business men to think 
in terms of public service. They have turned bankers, 
manufacturers, traders and trade union leaders into 
statesmen — into persons engaged on work of a public 
character and involving public responsibility. 

But the 'integration between political and economic 
institutions is not yet by any means complete. We 
are, in fact, in the midst of a development which is 
going on very rapidly and without sufficient account 
being taken of its broader bearings. There is a field 
here for study and for practical suggestion which opens 
out, as it seems to me, an opportunity for the special 
activity of the Royal Institute. 

Take two examples illustrating the present state of 
the relations between the public and the private system. 

At about the same time that the League of Nations 
collected at Geneva some two hundred delegates t6 
confer in public on the economic affairs of the world, 
four men met privately in a room in New York. They 
were the Governor of the Bank of England, the Gover- 
nor of the Federal Reserve Bank of New York, the 
Governor of the Bank of Germany and the Deputy- 
Governor of the Bank of France. They met behind 
closed doors and no report was issued of their delibera- 
tions. Yet their decisions, within their own extremely 
important range, were of greater practical effect for 
the economic life of the world than those of the 
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conference at Geneva. But the men that framed them 
have no constitutional responsibility. If they render a 
stewardship it is not to their peoples but to their share- 
holders. Their business was public business in the 
fullest sense of the word, and they discussed it, we 
need have no doubt, in the spirit of statesmen. But 
they were statesmen working without the institutions 
appropriate for statesmanlike work. 

I read in The Times of this very morning that it 
is no exaggeration to say that the economic recon- 
struction of Europe owes more to the Governor of the 
Bank of England than to any other single person.”* 
Is the economic reconstruction of Europe a matter 
for statesmanship or for private business? If it is 
statesmanship, does not the very tribute suggest reflec- 
tions on the constitutional position of the statesman? 
Do we not need new institutions, or new adaptations 
of existing institutions, which will bring appearances 
into rather more correspondence with realities? 

Take again, as a second example, the Dawes Plan. 
Purely the history of the Dawes Plan represents a very 
striking innovation in international affairs. A body of 
private persons makes a report on a problem which has 
been tormenting the public life of Europe for half a 
decade. The report is drawn up with so much know- 
ledge and judgment, it is so admirably adapted to the 
needs of the time, that it is accepted en bloc by the 
governments and peoples concerned and has become 
one of the mam elements in the international political 
system of the years through which we are passing. 


* The Times, November 8th, 1927 — City Supplement, p xv 
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'Yet the men who drew it up were not finance ministers 
or departmental officials. They were private indi- 
viduals, chosen just because they had a breadth of 
outlook, a detachment, and perhaps also a range of 
knowledge, not commonly found in governmental 
circles. 

A similar instance in a more limited sphere is the 
influence which is being increasingly exercised by 
the annual statements of the leading British banking 
authorities. These pronouncements are composed with 
a greater sense of public responsibility and studied with 
greater attention than much of what is said by members 
of Parliament or even Ministers. They have become 
important political events. Yet they are not delivered 
in Parliament or before any publicly constituted assembly, 
but at shareholders’ meetings. 

It would be an interesting study to trace how, in the 
comparatively few years that have elapsed since the 
end of the War, opinion in the economic world has been, 
as it were, politicized, driven by the force of events to 
adopt a statesmanlike attitude towards public affairs. 
It would show opinion passing, in the international 
domain, through the whole gamut traversed during 
the nineteenth century in regard to national govern- 
ments. The laissez-fatre outburst after the Armistice 
corresponds to the violent resentment against govern- 
ments and their abuses which characterized the eigh- 
teenth and early nineteenth century reformers. Then 
there came a growing appreciation that there was a 
use for government in the international sphere, if only 
for police purposes. Then came the recognition of 
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the idea of international government in what may be 
called the I sphere of social reform, as an instrument for 
securing fair dealing between country and country, and 
sweeping away unjust discriminations. This is on 
the whole the political philosophy pervading the delib- 
erations of the Economic Conference. Finally, there 
is an increasing recognition that,' in the international 
sphere as in the national, there is room for genuine and 
effective co-operation between economic and political 
power, not simply to redress recognized abuses but 
to promote positive common aims and projects. This 
is the stage upon which we are just beginning to enter, 
and its possibilities of fruitful action are limitless. It 
is characteristic of the acceleration in the pace of present- 
day movements that a development which took well- 
nigh a century on the narrower stage should have 
taken less than a decade on the larger. 

I turn now to another significant development in 
collective organization which has been developed less far 
at present than those to which I have referred but 
hblds out even greater possibilities for the future. I 
refer to the collaboration of the world of thought, the 
scholars, the writers, the artists and the educators, 
with the world of action. After all, ’the great trans- 
formation of the modern world that is responsible for 
the international problems of to-day is the work of 
modern sciences It was due to lonely thinkers in 
their studies and laboratories. Has science nothing 
to say as to the use made of her discoveries? Clearly, 
in a world of advisory committees and professional 
organization, in which every section of the community 
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is finding means to express its views and exercise 
influence through the processes of persuasion, those 
whose special function it is to reflect and create rather 
than to command are naturally called upon to come 
into their own. This is the idea behind what is called, 
in a term which has misleading associations in England, 
'international intellectual co-operation.' 


Thus far we have been surveying the development 
of political institutions since the War as a process of 
mobilizing experts to recover control over private 
power. There has been a kind of counter-demon- 
stration of efficiency on the part of public power against 
a competitor that had outstripped it. Seen from this 
angle the League takes on the appearance of a complex 
interlocking system of advisory Committees designed 
to supervise the interlocking directorates which have 
contributed so much to the efficiency and flexibility of 
private power. A public bureaucracy, of a new kind, 
has been brought into existence to keep watch over 


the new model of private bureaucracy. * 

Here, after what must have seemed a long detour.^ 


we are brought sharply back to the problem from which 
we started. Where, amid these contending bureau- 


cracies, in this play of experts and professionals, are 
we to look for democracy? What place is there for 
the plain man in an internationally organized world? 
Are not its problems too difficult, too complex, too 
large in scale, for him to grapple with? Are not the 
real political problems of to-day being settled, in fact, 
altogether over his head? Is he not being treated in 
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international affairs with much the same scornful 
indifference as that to which he is being exposed in 
domestic affairs by dictators in certain countries? ' Has 
not democracy as an effective political system outlived 
its usefulness? 

The conclusion seems obvious and even tempting, 
and has received powerful and unexpected support 
even in “ progressive ” quarters. But those who en- 
courage or acquiesce in it have overlooked one crucial 
factor. Democracy may be powerless to govern; but 
it is still strong enough to interfere decisively in the 
conduct of government by others., Inapt for con- 
structive tasks, it can still wield the weapon of sabotage. 
“ The House of Commons,” an international official 
remarked to me recently, “ has drifted to-day into 
much the same position as that of the monarch some 
two centuries ago. It has nothing left but the power 
of veto.” The statement is an obvious exaggeration; 
but, even if it were true, the veto by itself is a power 
not to be despised. The influence of popular and 
parliamentary opinion, so far from having been negligible, 
has in fact been a dominant factor in international affairs 
ever since the cessation of hostilities. Over and over 
again the plans of the experts and the desires of the 
statesmen have been thwarted by the resolute negative 
of the peoples. For us in Europe the most familiar 
and irritating example is the fixed attitude of the bulk 
of the American electorate on the question of inter- 
governmental debts. But electorates in the various 
European countries have insisted on policies quite as 
difiicult for the plain man on the other side of the 
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Atlantic to understand. The power of popular veto 
is a fact which cannot be ruled out or wished away. 
The Roman Empire developed a system of government 
which drained off power and responsibility from the 
common man until it perished from his inanition. For 
good or for evil we are exempt from this temptation to 
pave the way for invading barbarians. Our barbarians 
are already within the gates and they are very much 
alive. We have taught them to be skilled producers 
in the new interdependent economic system and have 
established schools which enable them to do their 
tasks efficiently, t Compulsory education is inseparable, 
in the long run, from popular government. Those 
who, in the various industrial countries, in the nine- 
teenth century, enabled the people to read and write 
were giving hostages to democracy which the Few can 
never recover. Thus the issue which we have to face 
is not whether the common man is or is not to have 
a share In government. It is whether his share is to 
be an unhelpful participation in a clumsy system of 
checks and balances, or an allocation corresponding 
to the special contribution he is fitted fo make. 

Political democracy then, even in the large-scale 
post-War world, Is, in the advanced countries, and will 
increasingly be elsewhere, not a matter of choice but 
a matter of necessity. But far be it from me to reprfe- 
sent it as a mere fis aller. It-is also, of course, a mora l 
agency of the highest value . If I refrain from empha- 
sizing this in detail it is not out of forgetfulness or 
indifference, but because I assume that in England, 
at least before such an audience as this, it is not 
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necessary to recapitulate accepted doctrines. In the 
matter of the moral values of popular government we 
stand on the shoulders of the Victorians. I need do no 
more than recall one sentence from Mill which states 
the issue succinctly and recalls the whole world of this 
argument. “ There cannot^' he says in a famous chapter 
of his Political Uconomy^ “ be a combination of circum- 
stances more dangerous to human welfare, than that in 
iDhich intelligence and talent are maintained at a high 
standard wtthtn a governing corporation, but starved and 
discouraged outside the pale." Here, stated in a sentence, 
is the reason why we cannot leave the plain man outside 
the League of Nations. 

We need then to relate the electorate to the practical 
realities of the post-War world. We need to broaden 
the whole framework in which the national democracies 
do their business. We need to develop the new agencies 
of “ liaison ” and interpretation until they extend their 
influence right down to the common man and woman. 
That, as I see it, is the problem of democrady to-day, 
the problem on the solution of which its survival as an 
effective governing force depends. That is the field 
which post-War developments in government call us 
urgently to explore — a field, as it seems to me, in the 
exploration of which this Institute is specially qualified 
to lead the way. 

To devise the means which the common man may 
be enabled to play a useful and effective part in govern- 
ment under, the new conditions of the post-War world 
is the chief political task of our generation; for it is 

’ Book V, chap xi, § 6. (London ; Longmans, 1909 ) 
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upon this that the future of government, in the tradi- 
tional British sense of the word, depends. We have, 
in fact, arrived at a decisive turning-point in the develop- 
ment of the art of government. If we can develop 
political institutions so as to adjust the democratic 
system, as it has grown up in the more limited pre- 
War world, to the new international situation, we can 
look forward confidently to the future of constitutional 
government and of the rule of law in the world’s affairs. 
But if the gulf between democracy and government, 
between the common man and the conduct of public 
affairs, is allowed to widen, it is not political democracy 
alone which will disappear. It is constitutional govern- 
ment itself, with all the wealth of tradition and of 
inherited wisdom which it embodies. For, without 
the support of public opinion and the power of public 
control behind it, the new Civil Service, as we may 
call it, however devoted its service and however extended 
its range, will not in the long run be able to hold its 
own against the encroachments of private interest. 
The greatest weapon of the League, as has been showc 
time after time, is publicity. But what is the value 
of publicity when there is no more public? A Civil 
Service cannot function except in a society of citizens. 

* 

How IS the elector to be brought more closely into 
touch with public affairs, so 'that political democracy 
may once more become a reality? I have no intention 
of wearying you with a programme, subject 

is much too vast and too difficult for cursory treat- 
ment; for it involves nothing less than a re-survey 
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of our existing institutions from a new angle. All 
that I can do is to indicate certain general direc- 
tions in which progress is to be looked for, leaving 
it to those who have a closer knowledge than I of 
the conditions in each domain to carry the inquiry 
further. 

But first it may be well to make one general observa- 
tion. Political democracy will never be a reality until 
we have broken down the distinction that has grown 
up in our minds and in customary speech between 
“ party politics ” and serious political thinking. The 
extension of the electorate and the increased frivolity 
of the daily Press have led us to think of “ party 
politics ” as a kind of rough-and-tumble contest into 
which we cast certain selected issues, judged suitable 
to exercise the energies of rival groups of players. To 
keep an issue out of party politics is to reserve it for 
serious consideration; to admit it to the mSlee is to 
subject it to every kind of distortion; and men who 
under ordinary circumstances attend to public business 
■^ith judicial calm and unswerving intellectual integrity 
consider themselves justified in throwing their political 
quality to the winds in tasting the joys of the party 
struggle. “ The Briton,” said the Prime Minister 
recently in a debate worthy of the best traditions of 
the House of Commons, “ owing to his training, his 
character, his history, has one rare gift . . . that when 
he finds himself acting in a judicial capacity he can 
bring an unbiassed mind to the discharge of his duties 
and dissociate himself from all the external -para-phernalia 
of controversy in which we lake so much delight on the 
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floor of this Chamber”^ The people have a right to 
demand from their representatives that the “ unbiassed 
mind ” shall not be treated as a rarity to be brought 
out for use on special occasions when the “ paraphernalia” 
are set aside and the great game is temporarily in abey- 
ance, but shall be kept in use for all the ordinary tasks 
which the country sets for its public men. 

Let me briefly indicate six directions in which help 
may be sought. 

The first is the field of education. We have hardly, 
yet begun to realize the kind: oT^ucation needed in a 
truly democratic community. “ Self-determination,” 
if it is to be carried through in this sphere without 
disastrous anarchy, involves a community of human 
beings who have a reasonable degree of choice and 
freedom as regards their own occupation and also 
some general understanding of the world in which they 
live. Translated into concrete terms, this means a 
large increase in the facilities available for the younger 
generation among the poorer classes, and a correspond- 
ing improvement in the quality of what is offered. 
Much of the State-supported educakon provided in 
various European countries to-day still represents a 
survival from the time when it was introduced as an 
inferior variety side by side with the traditional facilities 
provided for the elite. To develop this point further' 
would carry us too far. It is enough to point out that 
the work of the elementary teacher is as important and 

^ House of Commons Debates, Novembei 25th, 1927. [Tlv; quotation ii so 
apt for my argument that, although it occurs in a speech delivered later than 
my address, 1 embodied it when writing out my notes ] 
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as difficult as that at any other stage of education, and 
that one of the best ways of democratizing education, 
in the true sense of the term, is to promote a sense of 
the unity and dignity of the profession m all its activities. 
Scotland and the Scandinavian countries have already 
pointed the way in this direction. 

Another field in which we are only just beginning to 
realize the possibilities is that of so-called adult educa- 
tion. If the common man is to exercise his judgment 
on public affairs he must have access to the means for 
forming it. Newspapers are not enough: he needs 
access to books, and expensive books. The rise in 
the cost of printing has not only made it more difficult 
for students to procure the best new books in their 
own country; it is acting as a serious obstacle to the 
spread of new and valuable ideas across national fron- 
tiers. One of the real needs of the day is the estab- 
lishment of an international lending library, on the 
model of the London Library, with the object of bring- 
ing newly-published foreign books to the homes of 
readers of modest means. A practical scheme of this 
sort would do lAore to lay the basis of an international 
public opinion than a great deal of more loudly-heralded 
propaganda. 

^Another means through which public opinion could 
be fofmed and guided is through the establishment of 
a regular relationship between the world of thought 
and the world of action. Whence does the common man 
at present derive his opinions? Partly out of his own 
experience, partly from the opinions of others. But 
these others are generally by no means those best 

356 



THE PROSPECTS OF DEMOCRACY 

qualified to express them. Modern civilization has 
not yet discovered how to assign the proper value to 
what is first-class in the intellectual sphere. It is 
recognized in its own domain; but the modesty of the 
truly great exposes them to an unequal competition 
with mediocrity better versed in the art of advertise- 
ment. It is easy to smile at academies. Nevertheless, 
there is a certain dignity attaching to the leaders in 
the world of thought and beauty which it is to the 
advantage of democracy to uphold. It is to them 
that public opinion ought naturally to turn for advice 
on a whole realm of questions which are at present 
hardly being attended to, because they are the concern 
of nobody in particular. 

In a striking passage of his memoirs Lord Grey, in 
a phrase that is often quoted, speaks of “ events ” as 
having a “ mind ” of their own. The words embody 
an honest confession that he and his colleagues were 
unable to stem the tide of the forces amid which they , 
found themselves. Lord Grey is no materialist; but 
he is driven to admit, for one crucial episode at any 
rate, the impotence of human direction for the control 
of the blind interaction of contending human purposes 
which we call “ events.” Can we recover such a 
power of direction? It is too early to answer, for we 
have never tried. But at least we can analyse the 
problem and see that it is discussed by the minds best 
qualified to pass judgment on it. Is civilization hold- 
ing its own against the forces of barbarism within and 
without? Is the intellectual and artistic life of the 
world, for instance, being unduly commercialized? 
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Is freedom of thought and expression less widespread, 
and less assured, than a generation or two ago? Is 
specialization exercising a baneful effect on intellectual 
life? Is the application of mechanical methods and 
inventions to the sphere of art leading to a lowering 
of its finer standards? All these are large yet definite 
questions, much discussed in intimate gatherings, but 
never yet authoritatively set out and pressed home. 
In all these and similar matters the common man 
would respond to guidance. But at present he does 
not know where to turn for it. 

I pass now from influences affecting the formation 
of public opinion to the domain of politics in the more 
familiar sense of the word. 

Can the common man be brought to take an active 
interest in international problems? If by that is meant 
that he should follow them as closely and with as con- 
sidered a judgment as he can and often does devote 
to domestic issues, the answer is clearly in the negative. 
The problems of the large-scale modern world are at 
c»ice too intricate and too remote to command the 
sustained attentiftn of the ordinary voter. Enlarge his 
vision and his opportunities for acquiring knowledge 
as you will, the detailed issues that form the staple of 
treaties and international conventions will never be 
as real to him as those that form the subject of legis- 
lation in national parliaments. Diplomacy will never 
be subjected to the same degree of popular control as 
more purely parochial concerns. “ All that L know 
of Indi a.” a candid member of the House of Commons 
remarked to me many years ago, “ is that I know noth- 
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ing of India,” Parliamentary control over Indian 
affairs has shown a marked increase since that apoph- 
thegm was uttered; but if for India we read Lithuania, 
or Tacna-Arica, or Tangier, or even questions of more 
general interest, such as the abolition of export pro- 
hibitions or the adoption of rules for a general most- 
favoured nation system, there is no doubt that it 
represents the general public and even Parliamentary 
attitude. These are subjects which cannot easily be 
made electoral issues. One can go further and say 
that it is disastrous to try and make them so, for 
it would be to risk the revival of the atmosphere 
which characterized the discussion of particular issues 
of foreign policy in the days of Palmerston and 
Gladstone. 

But, when all this is granted, there remains one 
aspect of international politics on which public opinion 
can and should express itself directly and emphatically — 
the question of peace and ty ar. It is for that reason 
that it has become perhaps the most urgent task of 
post-War democracy to devise means by which the 
problem of the prevention of war may be effectively 
detached and isolated from the more detailed and 
specialized issues of international politics. The chief 
value of the “ test of aggression ” and other proposals 
of the same kind designed to “ outlaw " war is tliat" 
they provide a practicable means for brihging an 
international public opinion to bear on the problem 
of peace and war. Cne might even say that they 
provide, for the first time, a means for bringing such 
a public opinion into existence at all. 
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■,We have described the League of Nations as a table 
at which the negotiators concede as much, in the way 
of international co-operation, as their local public opinion 
allows therr^ Here at last is an issue in which public 
opinion, so far from being a restraint, may be a powerful 
impelling force, (^ he great weakness of the Leag ue, 
which comes out very clearly when it is compared 
with the British Commonwealth, is thatj it is t oo much 
o f a mere mec han ism, <b.at rt Jacks the moral authority 
which constitutes the Jieart and reality of modern goyern- 
menlT How cah'^the League acquire moral authority? 
Not through the play of any of the influences which have 
made for political unity in a more limited sphere. The 
peoples members of the League will never share com- 
mon intimate memories or let their thoughts and feel- 
ings run into common channels of literature and art 
like more close-knit national units. The Lea g ue is 
not and canno t be ba s ed on a common culture. Onl^ 
^e Idea is capable of binding it together, of becoming 
its symbol, an d thus giving it the author i ty th at it Las 
HtfherT O" lack ed — ^^ the idea of Peac e. It is Peace and 
Peace alone whicL can arm the League with the power 
to command in the one sphere of command which is 
left, and must always be left, to human government. 

There are some wise words of Bagehot which have 
*a valuable application for the League in the present 
stage of its development: 

“No one can approach to an understanding of the English 
institutions, or of others, which, being the growth of many 
centuries, exercise a wide sway over mixed populations, unless 

360 



THE PROSPECTS OF DEMOCRACY 

he divide them into two classes In such constitutions there “are 
two parts . . first, those which excite and preserve the 
reverence of the population — ^the dignified parts if I may so cgJl 
them; and next, the efficient parts — those by which it, in fact, 
works and rules. There are two great objects which every 
constitution must attain to be successful, which every old and 
celebiated one must have wonderfully achieved- every con- 
stitution must first gain authority and then use authority; it 
must first win the loyalty and confidence of mankind, and then 
employ that homage in the work of government.”^ 

The statesmen who meet at Geneva have it within 
their power so to define the problem of peace and war 
as to interest, indeed to create, an international public 
opinion regarding the rules and principles that the 
League has laid down. Once the League has achieved 
this. It will be found that it has gained an authority 
which it is then in a position to use. I have no inten- 
tion of going into the details of the controversy regarding 
arbitration and security. My only concern with it here 
is to bring out the vital connection between political 
democracy and the effective organization of peace. 
The British Commonwealth has made jvar inconceivable 
between its independent members without prejudice 
to their perfect freedom in every other respect. The 
moral and political development of the League .of 
Nations can only be ensured on the same lines. ' The* 
prohibition of war is the most important prerequisite 
of post-War democracy. Once the police-power of 
the League is acknowledged, the world will have a 
framework of law and government within which it 

’ The English ConshtuUm, p 4 (ed 1882). 
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can develop all that the age demands of local independ- 
ence and national diversity. What the King’s Peace 
did for England in the twelfth century, before Parlia- 
ment had come into being, the League’s Peace can do 
for the world in the twentieth. 

It is perhaps worth adding that the establishment 
of this framework, important as it is for the smaller 
States, is of quite exceptional importance for the British 
Commonwealth. For a world-wide political community 
based on local centres of power assured peace is a 
vital need; for war in any part of the world would 
awaken conflicts of interest and policy which would 
make it very difficult to preserve unity of action. More- 
over, the real storm-centre of international politics to-day 
is not Europe, but the Pacific. Thus the present 
situation, in which one part of the British Common- 
wealth is pledged to use its police-power in one, and 
not the most menacing danger-zone, represents an 
uncomfortable transition stage. It has reopened the 
problem of the unity of the British Commonwealth in 
tijne of war without bringing a clear set of rules to bear 
upon it from tKs side of the League. Thus it is a 
specific British interest as well as a general interest of 
democracy to hasten the development of international 
police-power. 

' 'But if there is only one domain in which the whole 
of international public opinion can be mobilized, there 
is no reason why some international public opinion should 
not be mobilized in every domain. The duty of a 
citizen in the modern world is not to know everything 
about everything; but we may well demand of him 
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that he should know something of everything and 
everything of something, In point of fact this is 
what is actually happening through the development 
of specialization and of professional organization. It 
has already been pointed out how international prob- 
lems have become specialized through being distributed 
among individual government departments and how 
a system of expert collaboration has been developed 
with non-official bodies. What is needed to ensure 
a healthy flow of public opinion in each domain is 
simply that these bodies themselves should be in 
touch with the individual citizens in each country 
whose work lies in this special field. 

In the economic field this organization already exists 
to a large extent. The banker, the business man and 
the workman can, if they desire, keep in touch with 
international problems in their field through the organi- 
zations created for that purpose. The same develop- 
ment is taking place in regard to other professions. 
As the international bearings of the issues arising in 
each field become more apparent, men will turn mtyre 
and more to the new institutions setjup to deal with 
them, and the democratic possibilities opened out by 
the existence of international advisory bodies over 
the whole range of public aflFairs will be better under- 
stood. ■* “ 

Here again progress depends on persuading the 
individual citizen to take a broader view of what con- 
stitutes “ politics.” To the Athenians, who originated 
the idea of democracy, popular government meant, 
before all things, personal service. When the modern 
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citizen realizes that his voting power is only one, and 
not the most important part, of his political responsi- 
bility and that the community relies on him as an 
element in a healthy public opinion on the issues of 
his specialty or occupation, democracy will be on a 
far firmer basis than that made for it by the eighteenth 
and nineteenth century theorists. Knowledge is Power: 
and the only way to counteract the oligarchy of the 
controlling Few in each domain is to mobilize the 
knowledge of the Many who have sufficient professional 
attainments to call them to account. 

^ There is a fifth direction in which we must look 
for the strengthening of political democracy — the re- 
habilitation of parliaments. 

Parliaments, or Chambers of Deputies, as we know 
them, are a survival from the time when their members 
were legislators. To-day, as we have seen, some of 
the most important issues are international and form 
the subject of international treaties or conventions, 
which may or may not be subject to ratification, but 
ar,e seldom subject to amendment, by national parliaments. 
But even domestic legislation is, as a rule, not framed 
by the so-called legislators. It issues from the expert 
Departments, sometimes after consultation with the 
representatives of the interests concerned. This pro- 
'cedure, which is perfectly legitimate and even natural, 
results from the complexity of modern life, which 
prevents even the chosen representatives of the people 
from knowing everything about everything. 

What then is the deputy to do? What place is left 
for him? If he does not make laws, what other function 
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can he fulfil, beyond registering the decrees of the 
executive? 

The fact is that the position and functions of a 
parliamentarian under modern conditions have not 
been subjected to sufficient analysis; and this has placed 
him in a false position which is responsible for much 
of the malatse in the parliamentary atmosphere of 
to-day. We need a clearer definition of the relationship 
between the specialist bodies, which alone are com- 
petent to frame technical bills, and the representatives 
of the general national interest. 

A deputy under modern conditions has two main 
functions. The first is to bring his gener al knowledge 
and common s ense an d responsibility for the public 
interest to~b ^r on ev^ problem \frhatsoever that 
arises in public affairs — to~ form part of the “ grand 
inquest ” of the~ na^n. How far this general control 
shottM^e exercised through special committees devoted 
to receiving reports or listening to testimonies from 
the expert administrators or the representatives of 
advisory bodies is a matter which every national parlia- 
ment must decide for itself; but it might well form the 
subject of an inquiry by this Institute. There is a 
hiatus at present between the deputy and the expert, 
between the working member of the House of Com- 
mons and the official who works out the national policy* 
and represents it at international conferences, which 
certainly leaves something to be desired. The con- 
stitutional monarch, even though he has lost his veto, 
still retains the right to be completely informed on 
every subject. Parliaments which retain the veto should 
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have every facility, written and oral, that is necessary 
for its effective exercise.* 

The second function of the parliamentarian is to 
educate the voters. This may seem a paradoxical 
way of stating the relationship between the Sovereign 
people and the object of their confidence; but in fact 
it is precisely the bestowal of this confidence which 
enables them to be educators. Some of the finest 
experiments in adult education have been those embodied 
in the relationship of men like Morley and Bryce with 
their Scottish constituents. Electioneering has not 
indeed a very respectable history in most countries, 
including our own with its memories of the hustings; 
and it is too often conducted to-day with an eye to 
the least public-spirited section of the electorate, that 
last ten per cent, who have to be driven to the poll 
by raging, tearing propaganda. In the short run 
such methods are sometimes, but not always, success- 
ful ; but, even in electoral methods, it is the long distance 
that counts. The member or candidate who regards 
it; as his duty to keep his constituents abreast of the 
problems of the 4ay, in their national and international, 
as well as their local bearings, is not only rendering a 
service to democracy which no one else is in an equal 
position to perform, but is consolidating his own 
' po’sition with all those — and they are very numerous 
in every constituency* — who have a real appreciation 
of the qualities that go to make a good representative. 
A parliament so composed would act as a real agency 
of transmission and interpretation between the expert 

^ See Appendix II. 
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and the common man and between the international 
and the local. 

The position of members of this type would be 
greatly strengthened if an improvement were made in 
the economic basis of their profession. I use the 
expression advisedly, for to be a representative is as 
much a whole-time and professional task as to be a 
Civil servant. One reason for the decline of parlia- 
ments is that they do not provide a career with prospects 
sufficient to attract the ability and public spirit which 
are drawn into the Civil Service and, increasingly, into 
private business'. When so many inquiries are being 
instituted into the economic basis of other occupations, 
the question of how to ensure that the central profession 
in the community is adequately recruited might well 
be investigated. It is not easy to provide security for 
the members of a profession exposed to electoral vicis- 
situdes; but some approximation to it may be found, 
at least in favour of those who have so far succeeded 
in it as to have risen to office or to the Front Bench. 
In any case it is idle to lament the inevitable decline 
of parliamentarism so long as no effort has been made 
to improve the conditions and prospects of parliamentary 
work: 

A sixth and last direction in which a change for the 
better can be looked for is through what I would tall 
the “ de-specialization of the expert.” The expert, 
like the common man, should know something about 
everything as well as everything about something, 
and he should be under the further obligation of being 
able to explain the bearings of his own specialism on 
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the public welfare. We have reached a point in the 
accumulation of knowledge and the development of 
civilization when we need to reknit the links between 
the specialist and the world of knowledge for which 
he is working. There is such a thing as a parliament 
of thought; but in that parliament the members should 
not be distinct from the experts, as is the case in the 
world of action, but each of them should have a con- 
stant sense of his own place in relation to the whole. 
When “ expertise ” comes to be associated in men’s 
minds with the idea of synthesis as well as of analysis, 
it will have lost more than half its terror and another 
great stumbling-block to democracy, at least in the 
English-speaking world, will have been removed. 

Democracy, as I have tried to present it, is some- 
thing very different from the simple old doctrine of 
government of the people, for the people, by the people. 
It may be described, to adapt another phrase of Abraham 
Lincoln’s, as^‘| government of all the people some of 
tb,e time and of some of the people all the time.^’ It 
is a partnership ibetween Science and Common Sense, 
between special knowledge and general experience, 
between life seen steadily from a single angle and life 
seen as a whole by the eye of the ubiquitous multitude. 
It IS an association, precarious yet ever renewed, between 
all the many and varied groups that make up the sum 
of the world’s opinion, an association only rendered 
i possible by a constant process of passing the lamp. ^ 
And the lamp-bearers, the transmitters, the human 
agents through whom alone these new institutions of 
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co-operation can function, where are we to look for 
them, or at least for their best exemplars, except in the 
country which has devised, in Dominion status, the 
world’s first model of international co-operative insti- 
tutions?^ Britain is the greatest existing reservoir of 
public spirit. Without that resource to draw on, the 
chances for democracy to survive the perils that beset 
it would be greatly weakened. Intelligence allied with 
public spirit is still, and will perhaps always remain, 
in a small minority among the mass of mankind. But 
a minority, with the moral forces on its side, can win 
through. If the democratic system survives and adjusts 
itself to the new conditions, it will not be because the 
majority of the world is ripe for it, but because economic 
forces compelled the world to choose between inter- 
national government and private tyranny and no alter- 
native political system was available. In that situation 
a minority of responsible peoples, acting together in 
association, must preserve the inherited traditions of; 
government and pass them on to the less experienced. 
That is the task of the League of Nations in the first 
period of its life; and that is the especial task of the 
peoples of the British Commonwealth, who bring to 
it their own unique experience of constitutional govern- 
ment and international co-operation. 


APPENDIX I 

The best known example of politics breaking into an 
economic argument is Adam Smith’s famous discussion 
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of the Navigation Act in Book IV, chap, ii, of the 
Wealth of Nations. After proving conclusively that 
“ the Act of navigation is not favourable to foreign 
commerce or to the growth of that opulence which can 
arise from it,” he concludes the discussion with the 
well-known obiter dictum : “ as defence, however, is of 
much more importance than opulence, the Act of navi- 
gation is, perhaps, the wisest of all the commercial 
regulations of England.” There is an even more curious 
instance of the intrusion of reality into an abstract dis- 
cussion in Ricardo’s chapter on Foreign Trade. He 
has been using the familiar argument that “ under a 
system of perfectly free commerce, each country naturally 
devotes its capital and labour to such employments as 
are most beneficial to each,” and that one of the benefits 
of this system is that “ it distributes labour most 
effectively and economically.” Nevertheless, a few 
paragraphs later he corrects his whole argument with 
the following observation: 

^ “ Experience, however, shows, that the fancied or real in- 
security of capital,^when not under the immediate control of its 
owner, together with the natural disinclination which every man 
has to quit the country of his birth and connexions^ and intrust 
himself, with all his habits fixed, to a strange government and 
new laws, check the emigration of capital. These feelings, which 
I should be sorry to see weakened^ induce most men of property 
to be satisfied with a low rate of profits in their own country, 
rather than seek a more advantageous employment for their 
wealth in foreign nations.”^ 

1 The Works of David Rieardo, Esq , M.P., p. 77. (London • Murray, 
1846) 
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But the most interesting example, particularly in 
view of our present-day discussions on arbitration 
and^ security, is the discussion of the international 
regulation of blockade policy by Cobden in his 
speech of October 25th, 1862, during the American 
Civil War. It is worth quoting in full both on 
account of the importance of the subject (since 
echoes of Cobden’s views on it are still to be heard 
in the British Press in spite of Article XVI of the 
Covenant) and also because it illustrates the extra- 
ordinary naivete with which this hard-headed business 
man approaches the problem of the guarantees of 
international law:’ 

“With the general spread of Free-trade principles — ^by which 
I mean nothing but the principle of the division of labour carried 
over the whole world — one part of the earth must become more 
and more dependent upon another for the supply of its material 
and Its food. Instead of, as formerly, one county sending its 
produce to another county, or one nation sending its raw material 
to another nation, we shall be in the way of having whole con- 
tinents engaged in raising the raw material required for file 
manufacturing communities of another herSisphere. It is our 
interest to prevent, as far as possible, the sudden interruption of 
such a state of dependence; and, therefore, I would suggest 
it as a most desirable thing to be done in all cases by our Govern- 
ment, as the ruling and guiding principle of their policy, that they* 
should seek in their negotiations of treaties to bind the parties 
respectively, not, as a belligerent act, to prevent the exportation 
of anything, unless we except certain munitions of war, or 

* Speeches on Questions of Public Policy by Pickard Cobden, M P , Vol. II., 
p 298 (London. Macmillan, 1870) 
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armaments. I don’t think the Government should interfere to 
prevent the merchant from exporting any article, even tf it can be 
made available for warlike purposes T he Government has nothing to 
do with mercantile operations ; it ought not to undertake the *sur- 
veillance of commerce at all. Of course it should not allow an enemy 
to come here and fit out ships or armaments to be used Iti fighting 
against us. But I mean, that for all articles of legitimate com- 
merce, there ought to be, as far as possible, freedom in time of 
war. To what I am urging it may be said, ‘ But you won’t 
get people to observe these international obligations, even if they 
are entered into.’ That remark was made in the House of 
Commons by a Minister, who, I think, ought not to have uttered 
such a prediction. Why are any international obligations under- 
taken unless they are to be observed? We have this guarantee, 
that the international rules I am now advocating will be respected; 
that they are not contemplated to be merely an article m a Treaty 
between any two Powers, but to be fundamental laws regulating 
the intercourse of nations, and having the assent of the majority 
of, if not all, the maritime Powers m the world. Let us suppose 
two countries to be at war, and that once of them has entered 
into an engagement not to stop the exportation of grain. Well, 
we will assume the temptation to be so great, that, thinking it 
can starve its opponent, it would wish to stop this exportation 
in spite of the Treaty. Why, that would bring down on them 
instantly the animosity, indeed the hostility, of all the other 
Powers who were parties to the system. The nation which has 
been a party to a general system of international law becomes an 
outlaw to all nations if it breaks its engagement towards any one. 
And in the case on which I am laying great stress — ^viz. that of 
commercial blockade, and the prevention of any stoppage of 
exports in time of war — I don’t rely on the honour of the 
individual nation making it for observing the law; I rely on 
Its being her interest to keep it, because if she were at war with 

372 



THE PROSPECTS OF DEMOCRACY 

I 

us, and were to break the law, she would not break it as against 
us alone, but as against the whole world.”^ 


APPENDIX II 

The following extract from the Report of the Machin- 
ery of Government Committee of the Ministry of 
Reconstruction, referred to above, ^ is interesting as 
showing that the problem of the relationship between 
the Government Departments and Parliament was 
already exciting attention, even before the international 
extension of the Departments, through the working of 
the League of Nations, had taken place: 

Parliamentary Control, 

“48. We cannot conclude this Part of our Report without 
a reference to the bearing of our inquiry upon the problem of 
Parliamentary Control. Our terms of reference direct us to frame 
our recommendations with the primary object of promoting the 
efficient and economical working of the public service. But 
we have throughout our deliberations borne in mind the feet 
that any action directed to this end would fail to achieve <ts 
purpose if it were to have the effect of disturbing the balance 
of authority between the Legislature and the Executive. 

“ It would, we think, be generally felt diat any improvement 
in the organization of the Departments of State which was so 
marked as substantially to increase their efficiency should have* 
as its correlative an increase in the power of the Legislature as 
the check upon the acts and proposals of the Executive. 

“49. We need scarcely say that we adhere without reserve 
to this view. But our duty is limited to the consideration of the 
^ Italics inserted * See p. 19 
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present defects of departmental organization and the suggestion 
of appropriate remedies. It is for Parliament to see that its own 
supremacy is not impaired. . . . 

J 

“ 52. We should hesitate to enter further upon questions 
of procedure which Parliament alone can examine or determine 
with authority, were it not that it has been definitely suggested 
to us that the efficiency of the public service would be improved 
if steps were taken to secure the continuous and well-informed 
interest of a Parliamentary body in the execution by each De- 
partment of the policy which Parliament has laid down. 

“ 53. It has been suggested that the appointment of a series 
of Standing Committees, each charged with the consideration 
of the activities of the Departments which cover the main 
divisions of the business of Government, would be conducive 
to this end. Any such Committees would require to be furnished 
with full information as to the course of administration pursued 
by the Departments with which they were concerned; and for 
this purpose it would be requisite that Ministers, as well as the 
officers of Departments, should appear before them to explain 
and defend the acts for which they were responsible. 

54. It is not for us to attempt to forecast the precise pro- 
cedure under which interrogations and requests for papers eman- 
ating from such Committees should be dealt with. But the 
particular argument in favour of some such system to which we 
fee], justified in drawing attention is that if Parliament were 
furnished, through such Committees of its members, with fuller 
knowledge of the work of Departments, and of the objects which 
Ministers had in view, the officers of Departments would be 
encouraged to lay more stress upon constructive work in admin- 
istering the services entrusted to them for the benefit of the 
community than upon anticipating criticism which may, in 
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present conditJons, often be based upon imperfect knowledge of ■* 
the facts or the principles at issue * 

Distirifct from this problem of the relation of indi- 
vidual Departments to Parliament, but closely related 
to it, » the problem of establishing some organized 
relationship between the international affairs, or the 
domestic affairs with international repercussions, of 
the various Departments themselves. This is, in essence, 
the problem brought to light in Berlin by Mr. Parker 
Gilbert’s Memorandum, and it has been dealt with, 
at least partially, in Germany by the device of a standing 
Interdepartmental Committee. The position of Mr. 
Gilbert himself as a sort of recognized observer from 
the outside world, with the right to bring his views 
to the attention of the Government before contemplated 
policies have assumed public shape, is one that invites 
reflection. 

^ British Parliamentary Paper, Cmii. 9230, 1918, pp. 14-15 (H.M. 

Stationery Office 6 c/) 
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